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ABSTRACT 

This dissertation is focused on constructing and testing an analytical and conceptual 

framework to study structures of governance moving concrete urban initiatives forward. 

Relying on Anthony Giddens' notion of structuration I consider structures of governance 

as outcomes of a recursive relation between social practices and broader properties of the 

social system and, by embracing some insights from Michel Foucault, 1 regard the 

execution of power as a necessary condition for the process of structuration to occur. The 

framework I develop here suggests reading structures of governance as power 

arrangements constructed through socio-discursive rules operating for analytical purposes 

at three distinct functional or institutional levels: policy-making, implementation, and 

operational. In this way, 1 attempt to capture the multi-level exercise of power, relating 

the local conditions in which urban initiatives unfold to broader political and economic 

situations. I take two Chilean case studies to apply this construct in comparative 

perspective: the North Rivera Project in the city of Concepcion and the Portal of the 

Bicentenary Project in the city of Santiago. Both initiatives will bring about profound 

changes in these cities in terms of creating new spaces for capital investment, building 

new residential and consumption districts, and affecting the local community either 

directly through physical displacement or indirectly through the impacts of nearby new 

urbanized areas. To interpret the rules in place that frame governing processes I make use 

of semi-structured and documentary evidence. In the concluding section I argue that the 

analytical and conceptual framework constructed was useful to examine interconnections 

among levels, to define the channels used by social actors to control society and urban 
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space, and to generate strategic information on which to base policy recommendations. 

This framework was able to disentangle the social practices creating the distinct and 

particularistic power relations moving each project forward, suggesting that structures of 

governance are not only being constructed vertically but also horizontally and/or spatially 

via actors operating under possibilities and constraints emerging from the broader system 

and conscious, at the same time, of the local conditions in which they operate and able to 

deploy strategies consistent with those conditions. 
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1. INTRODUCTION 

In a number of places around the world, different types of public-private associations are 

taking command of critical nodes of cities and rebuilding them to satisfy the needs of 

capital. In London, Glasgow, Sydney, Melbourne, Barcelona, Buenos Aires, Syracuse, 

Santiago and Concepcion. as in many other cities, social actors have deployed a wide 

range of strategies to realize "urban regeneration projects", including building 

aesthetically appealing and glamorous urban artifacts planned to become icons and 

change the meanings people ascribe to places, in a deliberate effort to make them 

attractive and lucrative to investors. Despite the optimistic language used in official 

discourses, urban transformations affect people and their social live in both positive and 

negative ways. Who is moving the machinery- allowing these kinds of urban projects to 

take shape? What instruments of cooperation, control, domination and manipulation are 

social actors deploying to control decision-making processes? What broader conditions 

are enabling actors to deploy strategies that sometimes restrict the scope of decision 

making to a narrow segment of politicians, economic leaders and/or public officials? 

Before investigating these issues, one question must be raised and answered first: what 

analytical and conceptual framework can be used to uncover power relations and the 

mechanisms at work to control society and urban space in particular social settings? This 

dissertation is intended to construct and evaluate such a framework. 

My contention is that researchers interested in uncovering social practices 

engendering power relations in urban development projects can be assisted by this 
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methodological construct to generate strategic knowledge useful to inform practices 

aimed at challenging existing power configurations. Particularly, I expect that this 

framework, of analysis can be put to work to identify critical nodes, instances, and 

mechanisms of decision making through which political and economic elites create 

relations of cooperation, subordination, and/or control with other interests, such as local 

instances of government and the affected community. I expect, as well, to contribute to 

the urban debate in Latin America, proposing avenues to move the urban research agenda 

along less deterministic lines—that is, conceiving broader structures not as an external 

force acting deterministically over powerless subjects but as sets of socially created 

discursive rules establishing limits and possibilities for action and decision making. 

Although the focus of this research is to advance along methodological lines rather 

than to engage the substantive issues related to the two case studies, to evaluate this 

framework I deploy it in concrete empirical settings to assess the degree to which it is 

able to deliver the expected results—that is, to identify channels through which power is 

exerted, relate local governing practices with broader contexts, and inform policy 

recommendations. 

Since the seminal work of Elkin (1987) and Stone (1989), regime theorists have 

conducted a number of studies to explain the emergence of new forms of urban 

governance, which are characterized by the articulation of public-private coalitions 

operating at the local level. Unlike government, the notion of governance recognizes a 

broad array of actors affecting the fortune of any local area, particularly economic elites 

and local governmental officials; more recent studies have included individuals and 
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organizations from outside the formal political arena, such as voluntary organizations, 

civic organizations, and the mass media (e.g.. Basset et al., 2002; Bums, 2003; Brown, 

1999; Clarke, 1998; Clarke and Gaile, 1998; Harding et al, 2000; Harpham and Boateng, 

1997; Stoker, 1995; Strom, 1996; Ward, 1997). Despite recent attempts (see 2.2.), in 

regime theory the analytical focus is placed on local events and actors are conceived as 

possessing a certain amount of power, which is derived from broader social structures 

(see 2.3., 2.4., and 2.5.). This understanding may lead investigators to conceive actors 

performing governance as divorced from the broader social context and locked in pre-

given power arrangements. In addition few insights are offered of how power relations 

are produced and reproduced when performing governance. These critiques have been 

launched by a number of commentators (e.g.. Brown, 1999; Burns, 2003; Cox, 1996, 

1996; DiGaetano, 1997; DiGaetano and Lawless, 1999; Goodwin and Painter, 1996; 

McGuirk, 2000, 2001; Painter, 1996; Raco, 1998. 1999; Stoker, 1995). 

In particular, there are scant references to the concrete ways in which decisions are 

taken. For instance, little is said about who controls governing bodies; how power 

relations are created, recreated and/or transformed; what strategies parties follow to 

achieve their ends; which strategic moments are critical to define outcomes in terms of 

power relations; what means endow some actors with power to affect outcomes; and how 

information decision makers produce and use information. These issues appear essential 

to construct knowledge that can inform strategies that aim at destabilizing existing power 

configurations. 
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One theoretical contention sustaining this investigation is that regime theorists' 

research agenda can be strengthened by a more precise consideration of the recursive 

character of the action—structure relation and the channels open to exercise power. 

Using insights derived from Anthony Giddens' notion of structuration (Giddens, 

1979 and 1984) and Michel Foucault's approach to power (1970, 1980a, 1980b, 1980c, 

1982, 1991, 1995), in this investigation I construct a analytical approach to analyze how 

local and extra-local circumstances intermesh in the formation of governing bodies and 

the channels that actors utilize to exercise power in their attempts to control society and 

master the social production of space. To operationalize insights derived from Giddens 

and Foucault I suggest examining the socio-discursive rules framing (enabliBg and 

constraining) practices at three interconnected functional or institutional levels; 

operational, implementation, and policy making. It is through these written and unwritten 

rules that actors, holding differential capacity to affect outcomes, generate power 

relations and move the process of structuration forward. 

The notion of structures of governance that 1 develop throughout this investigation 

will be used to capture more neatly the structure—action dynamics and the productive 

capacity of power. 1 define a structure of governance as a set of formal and informal 

social rules put in place by "structured agents" at different functional levels, establishing 

power relations and defining channels through which actors can exercise power to control 

urban outcomes. 

In the Latin American context, much of the recent work conducted by geographers 

and urban researchers has emphasized the influence of broader socio-economic contexts 
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in the structure and social dynamic of cities (e.g., Angotti, 1996; Cariola and Lacabana, 

2001; Keeling, 1999; Portes 1989; Torres, 2001). In particular, Chile's drastic neoliberal 

reforms implemented since the mid 1970s called the attention of many researchers, who 

have related changes in the economic sphere to the emergence of such "urban 

pathologies" as poverty, air pollution, transportation problems, and "uncontrolled" 

horizontal expansion of urbanized areas (e.g., De Mattos, 1996, 1998, 1999; 

Dockemdorff et al., 2000; Rodriguez and Winchester, 2001; Romero and Toledo, 1998). 

The concrete ways in which decision making procedures operate and how power relations 

within urban governing bodies are created have received little analytical attention. 

As Ward (1996: p. 54) points out, this research arena have been largely ignored by 

researchers working on urban development topics in Latin America: 

Whichever focus has been used to look at mega-cities, insufficient consideration 

has been given to the political-administrative structure through which such cities are 

governed and managed. In the rush to examine their economic basis and 

international roles, fundamental questions about their form of administration and 

their governability have rarely been considered in a comparative perspective. How 

these cities are governed tell us much about the nature of power relations and about 

the opportunities for citizen involvement in the management of the city. 

Another stream of researchers has focused the analytical attention on concrete social, 

discursive, and strategic practices posing challenges to the dominant capitalist order. In 

particular, Castells' (1977, 1983) notion of "urban social movements', conceptualized as 

the main force resisting contradictions embedded in capitalism and potentially provoking 
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substantial power transformation, has let to a great deal of attention. Following Lowe's 

(1986) reading of Castells, what remains uncertain are the concrete conditions/processes 

under which these movements can affect overall capitalist dynamics; that is to say, affect 

the broader social system (see 2.3.). 

Further, Castell's dualistic conceptualization of the social system and social 

movements becomes the foundation for making a distinction between "progressive" 

social movements—-acting as a compact force against capitalism—and "regressive social 

movements''—co-opted, manipulated, and used for legitimating capitalism. The notions 

of "social system", "structure", and "power" I develop in this investigation with the aid of 

some notions derived from Giddens' work on structuration and Foucault's approach to 

power (see 2.3., 2.4. and 2.5.) suggest that such a clear-cut distinction is not evident. 

Conceiving structures as volatile achievements and the social system as a set of rules 

reproduced through social practices leads to considering any event unfolding at the local 

level as potentially stabilizing or destabilizing; social transformation can, and often does, 

occur in a piecemeal fashion, involving multiple nodes of "resistance" that emerge in 

time-space apparently disconnected from one another. 

The conceptual and analytical framework here proposed is not intended to 

generalize about the effects of .such large-scale processes as neoliberal reforms on 

decision making or to suggest a way to refurbish urban policies along more democratic 

lines. Researchers such as Healey (1995, 1997, 2002) believe that it is feasible to 

generate a collective meaning of the city sustaining strategic forms of urban governance 

that would be more democratic, responsive, interactive and supportive of innovation. My 
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problem with such a line of argumentation is twofold. First, advocates of strategic 

planning schemes often fall into shortcomings similar to those of regime theorists, 

concentrating the analysis on a given unit (usually an imagined local community) 

disregarding broader level actors like those defining general policy guidelines. Second, it 

appears problematic to construct a collective or shared imagination of "the city" through 

some kind of democratic, integrative process. This implies the possibility of people acting 

on behalf of some idealistic and neutral public interest. Rather than a common ground 

emerging from urban politics, 1 conceive governance as a site of constant struggle for the 

control of society and urban space. 

Therefore, instead of seeking generalize understandings, I offer readings of 

particular moments in which structures of governance (constituted by a constellation of 

multi-level socio-discursive rules) generate conditions to govern society and space for a 

period of time. Interpreting the social rules through which power relations are created 

constitutes useful information for people willing to destabilize structures of governance 

and power relations embedded in them, either in progressive or regressive directions. 

Some could argue that this line of investigation can offer meaningful insights only 

to local communities facing particular problems, being useless for changing the overall 

political system. 1 disagree: multiple oppositional strategies emerging from below can 

eventually "climb-up" to then level where broader decisions are taken (see 2.4.). 

Moreover, although focused on generating strategic knowledge, it does not necessarily 

follow that this framework is useful only to inform practices "at the level of the events". 

In fact, based on the findings derived from the empirical application of this framework, in 
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Chapter 5 I suggest some modifications at the policy-making level aimed at destabilizing 

power relations. 

1 do not attempt to generalize or to build a platform to confront the capitalistic 

social order and I do not claim to speak for others. My work does reflect my 

preconceptions and life experiences. The fact that I worked as a "flexible advisor" (see 

4.4.) for a number of governmental offices between 1992 and 1997 (see 5.1.) influences 

my way of thinking about how things work and should work. My discomfort with 

authoritarian or semi-authoritarian decision-making styles permeating the formal state 

apparatus (let us say "formalized state" to de-essentialize from the beginning the notion 

of "state") drove me to think in terms of alternative policies and more inclusive forms of 

decision making. This bias permeates much of my research journey. As any intellectual 

piece, this is not a neutral one. 

From my perspective, the main contribution is the analytical and conceptual 

framework that 1 construct and evaluate here. The way I conceive structures of 

governance, by incorporating the ideas of Giddens and Foucault, allows applying this 

analytical construction usefully in other social contexts. Indeed, due attention is given to 

how broader structural situations limit and enable actions and decisions at lower levels. 

As well, the set of rules used to examine structures of governance are valid under diverse 

circumstances where actors meet to take decisions; from lower Manhattan to a relatively 

small and "underdeveloped" city like Concepcion. 

In sum, my dissertation advances the empirical application of developments in 

social theory that have attempted to come to terms with such contested issues as 



19 

structure-agency dynamics, power, and institutional formation; it expands and 

complements approaches such as regime theory that have focused on local politics to 

explain the emergence of seemingly new forms of governance. The analytical framework 

proposed is aimed at reading "structures of governance" and identifying criticaJ nodes 

where power relations are constituted, reproduced, and/or transformed in the continuity 

of daily life. 

To test and evaluate the analytical and conceptual framework constructed in 

Chapter 2, 1 examine two "flagship" urban projects unfolding in heavily planned spaces 

in the cities of Concepcion and Santiago, Chile: the regeneration of Concepcion's 

waterfront, known as the North Rivera Project (NRP) and the Portal of the Bicentenary 

Project in Santiago (PBP). Both cases represent examples of how public officials and 

investors attempt to change the meanings people ascribe to places through large-scale 

urban regeneration initiatives that involve building impressive urban "artifacts"; a 

"Pavilion" in Concepcion and a "Corridor of the Wind" in Santiago. Both projects are 

tied to a national policy aimed at positioning Chile as a key business center for the Latin 

American region. These cases offer two good opportunities to test the capacity of the 

analytical construct to interpret the ways in which certain actors, operating under the 

possibilities and constraints of broader contexts of social interaction, attempt to control 

society and decision-making processes. 

One element that played a central role in the selection of case studies is that I 

witnessed the radical transformations of Chile's urban landscape; in particular, the 

transformation of Santiago into a series of theme parks resembling "postmodern" urban 
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landscapes, such as those that can be encountered in "advanced" capitalist cities as Los 

Angeles, California (Dear, 1995). The magnitude and speed of urban changes were 

surprising, a situation that impelled me to ask who was behind certain projects affecting 

deeply the social and urban structure and by what means key figures were moving urban 

interventions forward (see Chapter 5). 

My work is organized as follows. Taking into consideration several critiques 

formulated to regime and structuration theories, and by embracing a Foucauldian 

approach to power and some elements of neo-institutional theory, in Chapter 2 I develop 

the analytical and conceptual framework to be applied and evaluated. I subdivide this 

Chapter into five conceptual sections (2.1., 2.2., 2.3., 2.4. and 2.5.) and one procedural 

section (2.6.). Section 2.1. sets the context of the discussion and provides the rationale for 

organizing the Chapter. In section 2.2. I examine the possibilities and limitations of 

regime perspective. The claims I make in this section set the basis for reworking the 

notion of governance. 1 base my disquisitions on Giddens understanding of the duality of 

the structure and introduce the concept "structures of governance", signaling that 

governing arrangements represent outcomes of the recursive relation between social 

practices and broader properties of the social system (2.3.). In sections 2.4. and 2.5. I 

consider how structures of governance reflect power configurations and suggest using 

Ostrom's (1986) categorization of rules to identify the channels through which power is 

exerted. In the procedural section (2.6.), I connect the conceptual framework to a research 

strategy, describing the different phases contemplated in this investigation, from the 



21 

selection of case studies to the analysis of the information gathered through semi-

structured interviews, non-structured interviews, and documentary analysis. 

Chapter 3 presents the two case studies. For each case study I describe how each 

project relates to local and national circumstances (3.1. and 3.3.). I then portray how 

urban places are being re-imagined by architects, urban planners, investors, and public 

officials (3.2. and 3.4.). 

Chapter 4 presents the empirical application of the analytical construct here 

proposed. In section 4.1., I review the conditions that enabled the realization of the North 

Rivera Project and the Portal of the Bicentenary Project, in section 4.2., I examine the 

social rules in place at the operational level—at the level where concrete decisions or 

recommendations affecting the built environment and people were taken. In section 4.3., 1 

discuss for each case the rules operating at the implementation level, relating them to 

rules framing actions and decisions at the concrete level. In section 4.4., I connect the 

operational and implementation level to the broader situation unfolding at the policy

making level, such as the consolidation of Chile's neoliberal project. Section 4.5. is 

intended to give a comparative perspective to my work, contrasting the structure of 

governance in place in each case. 1 use two diagrams (figures 8 and 9) to depict two 

central issues: how actors relate to each other and how strategic information is produced, 

distributed and stored. 

In Chapter 5 I evaluate the analytical and conceptual framework applied and discuss 

if it was able to deliver the expected results. This Chapter is divided into four sections. 1 

begin by describing my initial position and preconceptions, in order to provide a baseline 
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for evaluating this contribution. In sections 5.2. and 5.3. I evaluate conceptually and 

empirically the utility of this approach, linking abstract concepts with empirical results. 

In section 5.4., I make some recommendations for improving and refining this approach, 

along with some practical considerations. 

In the concluding section, 1 summarize and rework some central notions derived 

from this study and assess the conceptual and practical utility of the analytical and 

conceptual framework described in Chapter 2. 
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2. ANALYTICAL AND CONCEPTUAL FRAMEWORK' 

2.1. Chapter Overview 

In this Chapter I construct step-by-step the conceptual framework I use to analyze the 

production and reproduction of multi-level power relations within social arrangements 

commanding and coordinating the realization of urban initiatives. In section 2.2. I focus 

on the notion of governance and on how urban regime theorists have understood local 

politics in relation to broader social-economic contexts. In section 2.3. I consider the 

potential utility of structuration theory to help us understand more fully the multi-level 

functioning of governing bodies. In particular, I evaluate whether Giddens' understanding 

of the duality of the structure can help urban researchers close the analytical gap often 

created between context and action. This line of reasoning leads me to introduce the 

concept "structures of governance which differs significantly from the way in which 

other researchers have used this notion (see 2.3., 2.4., 2.5.). 

Notwithstanding the potential contribution of structuration theory to the study of 

structures of governance, I maintain that, given the lack of precision of central concepts 

such as structure, institution, and rules (see 2.3.), there are difficulties in applying 

structuration in concrete empirical settings. Also I examine how power is understood 

through the lens of structuration theory, noting some contradictions and problems implicit 

in this understanding. 

' A preliminary exposition of this framework at an earlier stage of development was published in Zunino 
(2002). 
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My critical assessment of structuration theory in section 2.3. sets the basis for 

reconsidering the issue of power within the process of structuration. I take a Foucauldian 

approach to power to explain the ways in which power relations are produced and 

reproduced in governing arrangements (2.4.). In section 2.5., I rework the notion of 

socio-discursive rules by considering the multi-level character of rules, the non-

deterministic relationships among levels and rules, and the specific way in which rules 

relate to power configurations. At this point of the discussion I will the concept of 

"structures of governance" defining it as: "multi-level sets of rules representing power 

relations and defining the channels through which power can be exercised". 

I argue that the concept "structures of governance", which I elaborate in the four 

conceptual sections, has analytical purchase; that is, it can be applied in concrete 

empirical settings to interpret how governing arrangements produce and reproduce power 

relations in the process of controlling critical nodes of decision making and mastering the 

social production of space. In fact, "sets of rules" can be empirically studied via the 

classification of rules suggested by Ostrom (1986). Drawing on the clear connections I 

see between my conceptual discussion and the empirical applicability of my ideas, I end 

this chapter offering a research strategy— an approach—to tackle concrete questions. 

Who is moving the machinery allowing urban projects to take shape? What instruments 

of cooperation, control, domination and manipulation are social actors deploying to 

control decision-making processes? What broader conditions are enabling actors to 

deploy strategies that sometimes restrict the scope of decision making to a narrow 

segment of politicians, economic leaders and/or public officials? 
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The central core of the research strategy 1 suggest consists of interpreting the socio-

discursive rules in place at three interconnected functional levels: operational, 

implementation, and policy making. Then, rules are the heuristic devices through which I 

examine power relations in the two case studies. 

2.2. Governance and Regimes 

Johnston ct al. (2000) defines two uses for the term governance. First, the term points to 

the nature of organizations. In contrast to government, which indicates a style of political 

practice dominated by elected or appointed authorities, governance refers to a system in 

which local governments share responsibilities and power with a wide range of non-

elected bodies (Goodwin and Painter, 1996; Harding et al., 2000). The second use of 

governance refers to the nature of the relationship between organizations, the particular 

form of coordination built through networks of social relations. Unlike vertical 

organizational arrangement, governance stresses interdependence, continuing interaction, 

horizontal negotiation, and relative autonomy from the state. 

From a prescriptive side, good governance has become a widespread discourse 

emphasizing local autonomy, public participation, and criteria of economic efficiency. 

As I discuss in section 4.4., discourses based on good governance have become dominant 

in contemporary Chile, following the lead of international organizations such as the 

World Bank. In addition, the term governance used within a Foucauldian framework 

emphasizes power relations within governing arrangements and the mechanism deployed 
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to control society. In section 2.4. I work out the implication of taking a Foucauldian 

approach to understand what I term "structures of governance". 

Studies conducted under the rubric "spatial restructuring of governance" place the 

analytical accent on a movement from government to governance, allegedly taking shape 

in advanced capitalist societies. This movement is a consequence of decreasing capacity 

of the central state to control society and the increasing role of supra-national and the 

infra-national levels of governance (see, for instance, Jessop, 1990). Under the lens of 

regulation theory, aimed at examining the process constituted by material and social 

practices sustaining capitalism (Goodwin and Painter, 1996), instances of local 

governance have emerged to overcome contemporary problems of crisis management 

(see Jones, 1998). 

In an effort to build more contextualized readings, Jessop (1990, 1996) developed a 

revised version of regulation theory, the relational strategic approach, which retains 

capitalist dynamics as the main force driving what happens at the local level, but is 

geographically and historically sensitive, understanding the state as both a generator and 

a product of political strategies. This perspective allows examining elements generally 

neglected in traditional regulation approach: regulatory practice, discourses, and projects. 

In contrast to regulation theory's emphasis on capitalist dynamics, regime theorists 

have placed the attention on urban politics. For Stone (1989, p. 6), an urban regime can 

be defined as "an informal arrangement by which public bodies and private interests 

function together in order to be able to make and carry out governing decisions". 

Although Stone recognizes that regimes vary from community to community, from 
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context to context, he stresses that regimes are driven by the need of cooperation, since 

local governments lack resources and cannot govern without the collaboration of private 

economic elites. This perspective understands the ability of city governments to shape 

urban futures and development needs in terms of the social production of governance, 

emphasizing the bottom-up construction of governance and problems of coordination and 

cooperation between governmental and non-governmental actors (Brown, 1999; Stoker, 

1995). Regime theorists argue that interactions among coalition members, rather than 

structural conditions alone, shape local policies and facilitate governance, which is the 

reason why researchers focus on the ways in which local public authorities build bridges 

with other sectors (particularly economic elites) in order to achieve developmental goals 

(Bums, 2003; Clarke and Gaile, 1998; Cox, 1996,1998). 

In a effort to build a middle ground analytical approach that draws on both 

structural influence emphasized by regulation theory and local contingencies emphasized 

by regime theory, some researchers have attempted to combine these theories (e.g.. Cox 

1996; Goodwin and Painter, 1996; Jones, 1998; Lauria, 1996; MacLeod and Goodwin. 

1999). Commenting on the relevance of regulation theory to regime theory, Harding et al. 

slate (2000: p 987): 

In principle, then, these two conceptual literatures offer the possibility of 

broadening the research agenda in the role of the private sectors in urban 

governance. Regulation theory invites researchers to see changes in the salience of 

sub-national growth policies—and hence between cross-national context and to 

relate them to changes in inter-governmental relations and sub-national institutional 
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restructuring. In so doing, it guards against any tendency to see such trends as 

unique to one country.... 

Notwithstanding the positive appreciation of Harding et al. of the potential of regulation 

theory to inform developments al the local level, much of the regulation analysis done at 

the sub-national levels remains conceptual rather that empirical (although see Gandy, 

1997). Since regulation theory operates at high levels of abstraction and emphasizes such 

fixed notions as modes of regulation, I remain unconvinced that, in the context of this 

investigation, a regulation-regime combination could help us understand governance 

more "dynamically" (Painter, 1996). 

In recent years, a fruitful research agenda has gone beyond Stone's liberal 

assumptions and traveled across contexts. A number of researchers influenced by the 

regime approach have acknowledged the importance of contextual factors in building 

governing arrangements, moving the research agenda outside the United States to 

Western Europe (Basset et al., 2002; DiGaetano, 1997; DiGaetano and Lawless, 1999; 

Jacobs, 1998; Kantor et al., 1997; Rydin, 1998), Eastern Europe (Feldman, 2000; 

Mitchneck, 1995, 2001), New Zealand (Brown, 1999), Asia (Zhu, 1999) and Latin 

America (Llera, 2000). 

Some investigators, however, insist that regime theory remains confined at the level 

of events, more concerned with the bottom-up construction of networks of relations than 

top down imposition of norms (Burns, 2003; Cox, 1993, 1996; Imbrioso, 1998, 2003; 

Mossberger and Stoker, 2001). For instance, Imbroscio (2003; p. 271) complaints that: 
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Although regime theory has emerged as the leading paradigm of what has come to 

be known as urban political-economy, most of its practitioners have been political 

scientist-scholars trained in the analysis of the polity and instinctively drawn to 

examine political processes most intensely. 

From my perspective, the applicability of the regime approach does not depend on its 

theoretical validity but on the intentions behind research projects. Certainly the regime 

approach offers powerful tools to understand the emergence of given forms of 

governance in relation to contextual factors. However, I argue, it needs more specificity 

to tackle action-context interrelations. As Kantor et al. (1997: p. 348) assert: 

Yet regime theorists offer few propositions about how specific political and 

economic contexts might matter in shaping regimes themselves. Are some types of 

regimes viable in certain governmental and economic contexts but not in others? 

Although regime theorists concede the importance of contextual factors in regime 

politics, they focus on the dynamic of internal decision making to explain economic 

development policy....Unless it is specified how different national and international 

circumstances shape regimes and their policy biases, regime theory has limited 

comparative utility because the importance of agency maybe exaggerated to the 

neglect of institutional structures in explaining public policy [emphasis added]. 

These investigators suggest that in order for regime theory to move across contexts, 

structure-agency relations must be explained in terms of their operation. It is not just an 

issue of recognizing the existence of recursive relationships, but also disclosing how 

structure-agency dynamics—through which mechanisms and the ways actors "get 
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structured''. For Kantor et al. what is crucial in the formation of a regime is the distinct 

bargaining advantages, which are defined on the basis of democratic conditions, the 

ability to induce private investment and what they refer to as "intergovernmental 

environments". Kantor et al. attempt to resolve the tension between institutional 

structures and agency by constructing categories relating context and action, among 

them: radical and vendor regimes (Liverpool, Detroit), dependent public bargaining 

(Glasgow, Naples), free enterprise regimes (New York. Houston). 

Although Kantor et al.'s critical point is well taken, I am not persuaded by their 

resolution. Categorizing regimes and relating them to social contexts is, indeed, a 

meaningfiil task, but it does not advance much in specifying the concrete mechanisms 

through which broader factors influence local politics or, put in another way, how politics 

unfold within the possibilities and constraints of a given context of social interaction. My 

investigation is aimed at specifying these connections, advancing the capacity to interpret 

how governing arrangements operate across levels. 

Alongside working out the structure-agency dialectics, in order to tackle the 

empirical questions posed in the introductory section, an explicit acknowledgement of 

power relationships is needed. As I will discuss in sections 2.3. and 2.4., a 

conceptualization of power that considers both sides of power—that power is unevenly 

distributed (structural side) and that actors retain the capacity to deploy strategies to 

challenge existing power configuration (agency side)—can be useful to move to a more 

dynamic understanding of governing practices (see 2.4.). I turn now to these issues. 
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2.3. Structuration and the Formation of Structures of Governance 

Examining the process through which manners and customs spread in Western Europe 

since the Middle Ages, Elias (2000: p. 99) makes an important comment: 

We see more clearly how relatively small circles at first formed the center of the 

movement and how the process then gradually passed to broader strata. But this 

diffusion itself presupposed very specific contacts, and therefore a quite definitive 

structure of society....The process that emerges resembles in form—though not in 

substance—those chemical processes in which a liquid, the whole of which is 

subjected to conditions of chemical change (e.g., crystallization), first takes on 

crystalline form at a small nucleus, while the rest gradually crystallizes around this 

core. Nothing will be more erroneous than to take the core of the crystallization for 

the cause of the transformation. 

The structure-agency debate has been at the core of sociological and philosophical 

inquiries for decades. For some, social structures guide social relations to the extent that 

actors do not have the opportunity to choose among alternative courses of action. For 

others it is foolish to deny something as obvious and evident as human freedom (for a 

stimulating discussion and a non-conventional explanation of freedom see Steiner, 1976; 

Chapter 1). What Elias is suggesting in his analysis of the diffusion of cultural habits, is 

that although a social process might appear on the surface guided by a ccntral core (e.g., 

the capitalist system, the state, an elite) by no means can we reduce the phenomenon to a 

core acting deterministically over other subordinated units. The transformation of these 

units, according to Elias, represents changes in human behavior and attitudes that are not 
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deterministically driven by an overwhelming force existing "out there". These units do 

participate in a general process, the trajectory of which is, to a lesser or greater extent, 

influenced by broader situations. Moreover, cultural diffusion would be impossible in the 

absence of a social structure defining the channels through which social processes spread. 

Elias' work suggests that there is a complex intermeshing between social practices 

and broader structures. While certain actions might appear as expressions of the 

autonomy of the self, many, maybe most, decisions and social performances are 

influenced by forces beyond our direct control. It appears difficult, however, completely 

close off alternatives, forcing human beings to behave as machines. In the last instance 

human beings have, with few exceptions, the (illegal) option to terminate their existence. 

Certainly, the structure-agency dilemma poses substantial challenges to social 

researchers; depending on the point of view, researchers will either search for the "laws 

of motion of society"' or immerse their inquiry into the individual psyche of the subject to 

interpret the way they take seemingly autonomous decisions. 

From my perspective, neither of these two positions is satisfactory. My aim is to 

draw in between approaches that regard rational choice as the main mechanism guiding 

social change and approaches that regard structures as operating in the absence of a 

subject and determining the course of social events. 

To overcome the structure-agency dualism present in sociology and other 

disciplines Giddens (1979, 1984) develops his theory of structuration, which rests on the 

notion of the duality of structure. Giddens separates conceptually "structure" from "social 

system". Structures are defined as organized sets of rules (normative elements and codes 
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of signification) and resources (authorative or allocative). Structures are out of time and 

space, existing, as time-space presence, only through social practices: structures have no 

existence independent of the knowledge that agents have about what they do in their day 

to day activity (Giddens, 1984: p. 26). The social system, in turn, comprises the more 

durable features of societies; that is, sets of rules and resources continually being 

reproduced through long time-spans. Those practices that have the greatest time-space 

extension are referred to as institutions, representing "institutionalized" rules and 

resources. 

An important aspect in Giddens theorization is that human agents are 

knowledgeable, founded basically on practical and discxirsive consciousness that can be 

traced through some kind of description actors can make about the situation surrounding 

them. Actors do understand the possibilities and constraints they face in a given historical 

and spatial context. Therefore, the properties of the social systems are transformed or 

reproduced through social practices of "structured agents" or "situated actors"; that is, 

actors who are more or less aware of the limits and possibilities of action. Quoting 

Giddens (1984: p. 191): 

All structural properties of social systems, to repeat a leading theme of structuration 

theory, are the medium and outcome of the contingently accomplished activities of 

situated actors. 

Actors, then, follow a given course of action, a strategy, to move a particular agenda 

forward and they do so under certain limits and possibilities for action. For instance, 

technocrats, in permanent interaction with the broader social system develop strategies to 
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"do their job" in such a way that they are able at the same time to pursue their 

professional and political interests (Koonings, 1995: p. 247). Following Thompson's 

reading of Giddens' theory of action (1989, p: 57-59), not all action is purposeful, in the 

sense that there is a clear purpose that can be discursively conveyed, but, leaving aside 

the unconscious realm, action is "purposive" to the extent that actors are able to monitor 

what they are doing and to explain why they act in the way they do. 

The degree to which structures represent constraints or possibilities will depend on 

the context and nature of any given sequence of action. The claim that there are objective 

constraints for action has led some social researchers to consider Giddens' work realistic 

since it assumes pre-given structures (sec King, 1999). From my perspective, opinions 

like this rely on a partial understanding of Giddens' case regarding the duality of the 

structure and the role played by situated actors. Although there are, indeed, objective 

constraints, ranges of possibilities for actions are always open: actors are knowledgeable 

and can reflectively monitor the consequences of a given course of action. The claim that 

Giddens is a "realist" is also driven by his shortcomings when dealing with the issue of 

power in a coherent way. We will touch on this issue later in this Chapter. 

Structuration theory might be grasped through the following figure (Figure 1): 
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Figure 1. Strucluration Theory 
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This approach offers, at first glance, an opportunity to conceptualize the formation of 

urban governance at the level of structure, as a result of the process of structuration. I 

suggest understandiag the formation of a given form of governance as a product of 

"moments" in which external and local factors coalesce and set the stage for the 

formation of distinguishable public-private coalitions that move urban initiatives forward. 

1 will use the terminology structure of governance instead of regime or governance 

alone given that the former expression over-emphasizes the stability and localness of 

governing coalitions and the latter is often used to refer to social practices confined 

within an urban region. Sellers (2002a: p. 9), for instance, uses the term governance to 

single out the actions and institutions within an urban region that regulate or impose 

conditions for its political economy. ^ From his perspective, governing activities within 

an urban region constitute governance; what occurs outside does not. From my point of 
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view, it appears problematic to confine governance within a given territory: governing 

practices are always influenced by broader factors that escape the happenings unfolding 

physically at a contained local level (however defined). 

Another reason for not using an expression such as regime, growth machine, 

entrepreneurial governance, governance (alone) is that these categories have been 

developed on the basis of empirical studies conducted in advanced capitalist societies, 

and they presuppose a series of societal properties (e.g., political stability, accountability, 

local democracy) that are not directly transferable to other contexts. Researchers working 

on Latin American topics also must be cautious when applying "findings" constructed in 

nations of the North, such as the transition from government to governance. Feldman 

(2000), for instance, has illustrated the difficulties in transferring notions such as local 

governance to post-Socialist societies. The notion of structures of governance proposed 

here attempts to capture the multi-level formation of governance, paying due attention to 

broader socio-political circumstances and accounting for the social construction of 

governance across contexts. 

Some researchers have utilized the expression ''structures of governance" in more 

restrictive terms. Paddison (1999: p. 108), for example, defines this concept as "the 

means by which (urban) local governments are able to communicate with, and possibly 

include, the demands of firms and households within the deliberate process of governing" 

(emphasis mine). He focuses on the "means" for governing, which can be connected to 

* It appears relevant to spell out the relation between governance and urban regime. For Sellers {2002a). 
urban governance "crystallizes" into a stable urban regime if durable alliances are built among business 
leaders and public officials. See also section 2.2. for a differentiation between governance as a concept 
(although with more than one meaning) and regime as an approach. 
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techniques of government (see 2.4.), disregarding the interplay between structure and 

action, the recursive relation that sets the stage for governing practices to unfold. 

In Ms theory of stnicturation, Giddens defines institutions as sets of rules that are 

reproduced for a long period of time; but no insights arc provided in relation to how 

much time has to elapse for a structure to "become" an institution and what heuristic 

device can be used to distinguish a structure from an institution. The distinction between 

structure and institution is ambiguous, and the notion of institution has little 

methodological utility for exploring governing arrangements (also Dear and Moos, 1986). 

A more or less durable governing arrangement like a national planning unit 

operating within the formal state apparatus can appear more or less stable. Yet, the rules 

framing procedures and bureaucratic ordinances giving certain individuals the authority 

to make decisions (e.g., the Head of the Planning Department) are subject to frequent 

changes. Even for such "stable" social relations as marriage, it is not straightforward to 

make the case that it constitutes an institution, since rules shaping this particular power 

relation are in constant flux across time and space (e.g., gay marriages, no-child couples, 

tolerance towards adultery, changes in sexual habits, short term relations, women's 

independence in different spheres of social life, etc.). 

We can agree, however, that for analytical purposes rules in place at a given time-

space can be considered stable, making institutions amenable to rational scrutiny. For 

instance, a study about the institution of marriage in the XVIII century in France or 

contemporary Western societies would be a meaningful task, as is Ellas' investigation on 
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customs in Europe. Moreover, it is plausible to study governance as an institution in a 

given time-space (e.g., governing arrangements under Napoleon). 

Yet, in this investigation I am not concerned with apparent historical and/or spatial 

fixes, but with social practices framing the realization of concrete and contested urban 

projects. In this case, governance appears a product of "moments" in which external and 

local factors coalesce to put in place a volatile set of rules, which are subject to recurrent 

changes as individuals and organizations struggle to control strategic nodes of decision 

making and to master the social production of urban space. 

Given that it is difficult to make the case for a "rule fix" shaping governing 

arrangements, I will refer to "structures of governance" and not "institutions of 

governance". Throughout this investigation, I focus on the operation of structures of 

governance, not on supposedly institutionalized governing bodies or on movements fi"om 

structure to institution (institutionalization). From my perspective, and in the context of 

this investigation, governing arrangements are in a constant flux of change. 

To what extent are concepts and terminologies derived from structuration theory 

suitable to inform empirical research aimed at answering the question guiding this 

investigation? As any theoretical construct aimed at tackling such complex and contested 

issues as structure-agency dynamics and the character of social constraints, structuration 

theory has been subject to diverse and overlapping (and many times contradictory) 

critiques. 

Among other points, structuration theory has been criticized for emphasizing 

practical over discursive knowledge leading to a weak conception of agency (Gregson, 
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1987; Storper, 1985; King, 1999). for not giving enough weight to social constraints 

(Cleggg, 1989; Gregory, 1980, 1985; Storper, 1985; Thompson, 1989; Thrift, 1983; 

Warf. 1990), for introducing a non-structural and/or misrepresented conception of power 

(Boyne, 1991; Storper, 1985), for an inadequate account of spatial relations (Gregory, 

1985), and for not being an appropriate device to inform empirical research (Adams. 

1995; Dear and Moos, 1986; Gregson, 1987, 1989; Kellerman, 1987; Moos and Dear, 

1986; Mouzelis, 1989: Philo and Parr, 2000; Waterstone, 1996). 

Probably the most pervasive critique is Giddens' allegedly weak notion of 

determination, which has drawn the attention of a number of geographers. Thrift (1985) 

claims that general knowledge from unique events is best achieved though the integration 

of structuration principles with Marxist social theory, while Gregory (1980: p. 15) 

contends that "if a proper human geography is to emerge out of the present humanistic 

critique, it will clearly have to recognize the effectivity of structures other than the 

cognitive and cultural". Leaving aside Gregory's contention for a "proper" human 

geography, both researchers appear inclined to give much more weight to structural 

conditions than Giddens does, resembling the role that regulation!st theorists have played 

towards regimen theorists (a top - down coupling). 

Gregson (1989: p. 186) complains of the benevolence with which geographers have 

treated structuration theory: 

....in their different ways neither [Thrift or Gregory] is really contesting in depth 

what Giddens has said. Each, whilst acknowledging gaps and deficiencies, 
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ultimately accepts the merits of structuration theory, rather than expose its 

weakness in a sustained fashion. 

Not denying that many issues need to be worked out, I think that structuration theory 

does have its merits; concepts such as structured-agents, duality of the structure, and 

structure-agency dialectics have theoretical appeal and practical utility. The issue at stake 

is how to specify and "ground" structuration theory. From my perspective, the 

constraining dimension of the broader context is not out of the reach of structuration 

theory. As I will point out in section 2.4., rules operate at distinct functional levels and 

they can account for processes unfolding at the level of the world economic system. I see 

no immediate reason why the functioning of the broader capitalist system cannot be 

interpreted through rules (as I use the term). Organizations, such as the World Bank. 

International Monetary Fund, the United Nation and so forth, put in place a number of 

rules, enabling and constraining actions at the national level. If Marxists and neo-

Marxists have been able to reach the level of abstraction needed to identify social laws of 

motion, thinking in terms of social rules should not be something alien to their lexicon. 

It is out of the scope of this investigation, of course, to rework structuration theory 

and respond to the range of observations raised in the last decades (for a compilation of 

studies see Bryant and Jary, 1991; Held and Thomas, 1989). Rather, I will take two 

overlapping issues that appear critical to build an analytical and conceptual framework 

useful to answer the research questions guiding this investigation; (a) Giddens' somewhat 

ambiguous definition of structures as "set of rules and resources" recursively drawn upon 
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and reconstituted in processes of interaction and (b) the inadequate treatment of the 

notion of power. 

Rules play a central role in structuration theory, forming the basis for understanding 

the recursive relation between context and action. What has Giddens in mind when he 

refers to rules (and resources)? Responding to Thompson's (1989) contention that his 

suggestion to conceive structures as rules and resources is of questionable empirical value 

given the ambiguity of the term rule, Giddens (1989) asserts that his definition of rules is 

"general but not vague" and makes the relatively obvious claim that rules are not fixed 

prescriptions as are the rules of a game (see 2.5.). 1 find this answer wanting. Given that 

Giddens does not engage with empirical, material issues, the discussion remains 

necessarily at a high level of abstraction. Giddens relies on Willis' study (1977) to 

illuminate the empirical implications of structuration theory in the imderstanding of the 

duality of structure. Giddens assert (1984: p. 255); 

For their part, the attitudes and conduct of "the lads" are certainly not wholly 

invented de novo by them; they draw upon a fimd of experience built into their lives 

outside the school and built up historically within working—class communities in 

general. Children who disaffiliate themselves from the norms and expected 

behavior of the school environment are able to make use of this fund of 

experiences. In transforming elements of it and bringing them to bear in the school 

milieu, they help to reproduce those very characteristics in the wider context, 

although they use it innovatively, not in a mechanical fashion. 
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In this passage there is no reference to the notion of rules, and how they come into play to 

structure the situation; that is, how are they involved in putting in place a set possibilities 

and constraints for social interaction. The lack of specificity to inform empirical research 

is also acknowledged and extended by Kellerman (1987; p. 269): 

The term duality of structure as an integrative vehicle is a theoretical construct. But 

one of the major obstacles for further developments of structuration and its 

operationalization is also present here. The fine details or specifics of the duality of 

the structure such as levels of operation, presumed patterns of specific social, 

spatial or temporal events are not fully explained out. 

Kellerman's claim to clarify the levels of operation of rules in structuration theory is 

particularly important in the context of this investigation, given that my aim is to analyze 

the operation of governance as a process unfolding at a range of interlocking levels. 

Kellerman's point regarding the need to define ''presumed patterns", however, is more 

ambiguous and, as presented in his work, not convincing. I fail to understand the utility, 

convenience or consistency of generalizing patterns beforehand: each pattern is socially 

constructed in contingent situations. 

The lack of conceptual precision is connected to Giddens" concern with ontological 

rather than methodological issues. In reply to the suggestion that his works suffers from 

conceptual inconsistencies and lack of specificity rendering it unsuitable for informing 

empirical research, he makes the case that (Giddens, 1989: 294): 

... .we should recognize the relative autonomy of theory and research. Theoretical 

thinking needs in substantial part to proceed in it owns term and cannot be expected 
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to be linked at every point to empirical considerations. The more encompassing and 

generalized a set theoretical notions is, the more this is the case. Empirical work, on 

the other hand, cannot proceed in the absence of abstract concepts or theoretical 

notions, but these are necessarily drawn selectively and cannot be ever present 

[emphasis mine]. 

This is an odd comment coming from Giddens, since it denotes the construction of a 

(relative) binary opposition between theory and research, while not specifying how he is 

using the qualifier "relative". On this ground, Giddens assertion could lead to building a 

dualism between the "ideal" (theory) and the "real" (the empirical), contradicting some 

basic tenets of structuration theory. Are not all empirical claims full of conscious and 

unconscious ideas? If we (human beings) want to refer to something external to us, 

something possessing substance, materiality (like a chair), we can only do so by using 

certain modes of communication and language, which necessarily compromises creating 

a fHediatioB between what is "out there" and what we coavey to -ofeers and OttPselves. A 

chair is not a chair per se, it is only represented as a chair when the percept chair (also 

mediated) becomes associated with -certain concepts {ideas) we fea¥e about the chaif. Is 

there anything not mediated, that we can observe in its pure, "archetypical" form?' 

Giddens, 1 think, is certainly aware of this. Is it necessary, then, to make use of binary 

categories to justify the lack of specificity of certain concepts derived from structuration 

^ Despite its esoteric (and idealistic) overtones, 1 find Steincr's (1976) differentiation between "sensory perception" and 
"thinking", an interesting and clearly expounded idea (although not always compelling) about the duality of human 
beings and bow it can be, eventually, (Vvercome. Steiner breaks down the distinction between perception and thinking 
by putting foiward the idea of "free thinking"; which is referred to as "thinking about the thinking", as a higher stage of 
thinking. Thinking (not language), then, becomes the ideal category. I am not sure, however, how Steiner expects 
human beings to think in the absence of language. 
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theory? I think not; it will suffice to say that structuration theory, as an ontological 

construction, needs fijrther methodological development and refinements to deliver its 

potentiality to inform empirical investigations. 

In this context, by no means do 1 consider the notion of rules as a useless category; 

quite the contrary, it can be a useful heuristic device to adequately grasp the ways in 

which actors "get structured", enabled and constrained by the broader system of social 

interaction. Giddcns is certainly right that social rules are not "quasi-mathematical" 

(1989, p: 255), but it does not immediately follow that rules cannot be specified, as I 

illustrate in section 2.5. What seems to be missing is an operational or working definition 

of rules', one that allows reading, comparing and contrasting the structural properties in 

place at a given historical and spatial moment and it what ways rules in place constraint 

and enable social practices. 

1 suggest using Ostrom's (1986) categorization of rules as an analytical device for 

studying structures of governance (also Waterstone, 1995, 1996, personal communication 

Fall 2000). Ostrom defines rules as linguistic entities that are constructed by a set of 

individuals to achieve order and predictability in defined situations. This concept can 

accommodate . the two features of rules put forward by Giddens: they constitute meaning 

and define sanctions. Her categorization also allows specifying the concrete mechanism 

through which actors achieve the capacity to act. In section 2.5., I will discuss the 

categorization of rules proposed by Ostrom and examine its utility to inform empirical 

work on structures of governance. 
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In relation to power, Giddens claims that power is^ pretsent in the form of a dualism 

characterized by institutionalized structures, on the one hand, and power use to 

accomplish outcomes in processes of "strategic conduct'", on the other hand. In his words 

(Giddens, 1979: p. 88) 

.. ..Even the most casual encounters instances elements of the totality as structure of 

domination: but such structural properties are at the same time drawn upon and 

reproduced through, the activities of participants in systems of social interaction. I 

have argued elsewhere that the concept of action is logically tied to that of power, 

where the latter is understood as a transformative capacity [emphasis added]. 

Let us examine to what extent this approach to power is consistent with his own theory of 

structuration. Although Giddens argues that power must be treated in the context of the 

duality of the structure (1979: p. 91), power appears to emerge, ultimately, from pre-

given structures of domination and actors can only exert power by relying on resources 

that carry structural properties. Giddens is quite explicit about this point (1979: p.92): 

"Power" intervenes conceptually between broader notions of transformative capacity 

on the one side, and of domination on the other: but only operates as such through 

the utilization of transformative capacity as generated by structures of domination 

[emphasis added]. 

Consequently, for Giddens it is impossible to arrive at the notion of rules without 

considering resources. Resources refer to the mode whereby transformative relations are 

actually incorporated into the production and reproduction of social practices. Resources 

are the media through which the transformative capacity (the capacity of strategic actors 
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to act otherwise), as generated by structures of domination, come into play in social 

interaction. Structural properties, thus, express forms of domination and power and are 

the basis on which knowledgeable actors take actions (Giddens, 1984: p. 18). Following 

Phipps (2000), an authoritative resource is anything that serves as a source of power, 

including holding a given position, intellectual skills, and relative strength. Allocative 

resources, in contrast, refer to tangible resources in land and buildings and to the ones 

based on money and capital. 

These arguments convey the idea that there is a sort of underlying power 

configuration allowing structuration to occur; that is, allowing certain bounded agents to 

use power to achieve predefined ends. Power, therefore, appears divorced from agency, 

outside the process of structuration, and ultimately deterministic. Indeed, in the first few 

pages of The Constitution of Society Giddens portrays power as a property of actors, as a 

capacity to make a difference, and as something that is "prior to the subject". We can 

think of this in terms of "power containers" shaped by structures of domination that 

appear independent from social relations and from the structuration process itself. This 

interpretation is reinforced when Giddens considers structures of signification, 

domination and legitimation, which also appear disconnected from social practices. This 

aspect of Giddens' work gives ground to those who consider structuration theory as 

ultimately deterministic and unable to transcend the agency-structure dualism (see King, 

1999). I am well aware that several researchers contend that Giddens' work relies on a 
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non-structural, voluntaristic notion of power, but, for the reasons exposed above. 1 do not 

share their position.^ 

Giddens shortcomings in relation to the operation of power in structuration 

processes are reflected in many empirical works conducted by his followers. For instance, 

Parker (2001a: p. 193), in his attempt to develop a "theory of urban structuration" aimed 

at explaining processes of community production and maintenance on the one hand 

equates power with "strategies of hegemonies" and, on the other hand, considers 

structures as those institutionalized practices that organize, direct and reproduce social 

power, be it economic (the forces of production) or political (the juridical-legal system, 

state bureaucracy, the party system, etc.). In the account of this urban structuration 

theorist power appears as a capacity to perform strategies by actors that are reflections of 

"structural properties" that take shape in a sphere divorced from the process of 

structuration. As a result, the construction of identity appears governed by the 

competition for resources and by the accommodation to forms of social organization that 

govern the realm of human actions, leaving these two spheres largely dependent on 

broader structures of domination. 

In the empirical application of his theoretical construct, Parker (2001b) reproduces 

the apparent bond between power and structural properties. He defines relations of power 

unfolding in various setting of social interaction in terms of a "movementist" agenda 

* For a different position in relation to Giddens' conceptualization of power see Clegg (1989:138-147), 
who, taking a realist position, accepts Giddens' contention that power is exercised through the medium of 
resources that are structurally derived. But he affirms that in the process of structuration structures lack of 
any substance or objectivity. In my opinion, Giddens' notion of institution as rules and resources 
reproduced through long time-spans (a reproduced structure) captures the stability that social structures can 
achieve (see also Storper, 1985). 
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constructing a progressive identity (left parties in Paris and Bologna) and an 

"institutionalist" agenda seeking solely state power (Labour Party in London). Although 

Parker is certainly right in claiming the contextuality of power, in the last instance power 

appears dependent on broader situations and little space is left for human agency. In 

addition, it falls short in specifying the mechanisms that open and close possibilities for 

strategies of resistance to unfold, leaving power at high levels of abstraction and as a 

fixed resource that can be used to achicvc certain outcomes.^ 

In Allan Pred's work about the becoming of places (Pred, 1985) it is possible to 

read an attempt to move structuration theory along a less deterministic approach to power 

(1985: 339): 

[Power relations]....always involve one or more acting individuals, groups, or 

classes together with potentially executable behaviors. Hence, at all levels, power 

relationships cannot be separated from the role of action and every day 

practices.... very nature of the structuration as it unfolds in place is such that the 

power relations underlying routine and non-routine social practices are themselves 

established, reproduced hy routine and non-routine practices [emphasis in the 

original]. 

Pred embraces, I would argue, a more reflective understanding of the operation of power 

within a structurationist framework than Giddens does. Indeed, places and local actors 

interacting with the same national economic context "became" in different ways, as 

^ In another work, Parker (2000) criticizes Foucault's archeological method for its incapacity to explain 
why discursive formations associated with a definitive period in time undergo a finite number of shifts. He 
claims that a historical materialistic perspective provides the answer by associating discursive crisis with 
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actors draw upon practices and local power relations "sedimented" from the past. In 

Pred's words (p. 360) "...in each place, agency and the "extemal-intemal" dialectics of 

specific individuals had its say" 

Although Pred's work remains, at times, descriptive and few indications are given on the 

concrete ways in which local actors get structured, it suggests that a more agency driven 

conception of power can potentially enrich stmcturationist oriented studies. To gain 

precision in understanding the deployment of power in concrete empirical settings it 

appears aseful to specify the rules at work and how do they relate to power relations. 

What links can we establish between rules and power? Phipps (2000) asserts that 

rules, defined as generalizable procedures or conventions, do not allow only the 

deployment of action, but also sanctioning conduct and "inform the utilization of 

allocative and authoritative resources" (p. 1811); that is to say that rules account for the 

exercisc of power. Then the conceptualization of rules and resources appears, from my 

perspective, as a key element to put structuration theory to work in the concrete arena. To 

account for the capacity of actors to "make a difference" we need a conception of rules 

that places the emphasis on the social construction of rules; that is, understanding rules as 

human creation that are put in place by purposive agents. 

The categorization of rules proposed by Ostrom offers a scheme to explore how 

power "operates", allowing one to uncover precisely how "transformative relations are 

actually incorporated", without the need of referring to pre-existing power structures and, 

therefore, making it unnecessary to consider structures as reproduced rules and resources. 

changes in the mode of production. Yet, besides providing a parallel between discourses and modes of 
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Taking structures as sets of rules appears to be sufficient to decipher the structuration of 

governance and the channels through which power is exercised. 

This position departs from the way Giddens treats mle-structure relations. Giddens 

(1989: p. 256) insists that structures have no descriptive qualities on their own because 

they exist only in a '"virtual way", as memory traces, and as the instantiation of rules in 

the situated activity of agents. He extends this argument suggesting that social systems, 

as structures, are not themselves rules, and cannot be studied as rules. Giddens appear to 

defend a vague definition of rules, avoiding taking structuration to the ground, letting his 

construct be encapsulated at high levels of abstraction and more or less fruitless to inform 

empirical research. I argue that structures and institutions can be read through rules, and, 

further, that rules can define the options open for exercising power and represent, by 

themselves, existing power configurations. 

Power and multi-level rules are the two issues 1 will discuss in detail in the next 

sections. First (2.4.), I develop a notion of power that not only takes a structural 

conception of power stressing the capacity that actors hold in terms of resources of 

domination, but also recognizes an agency conception of power, in which power is 

located in agents who perform actions to attempt to impose their will (see Dyrberg, 

1997). In this way I put forward an approach to power that enables the recognition of 

social rules as human creations, as means to move forward a wide variety of strategies, 

aimed at, for example, reconfiguring power configurations. In section 2.5., I develop 

production, little is offered in terms of how associations actually operate. 
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more precisely the idea of social rules and functional levels, specifying the categorization 

of rules used in this investigation. 

2.4. Power and Structu ration 

.. .power is not an institution, and not a structure; neither is it a certain strength we 

are endowed with; it is the name that one attributes to a complex strategical 

situation in a particular society (Foucault, 1979: p. 93). 

Giddens; understanding of power resembles the notion put forward by regime theorists, 

who conceptualize power as a capacity to affect outcomes that is "possessed" and the 

application of which is determined by the existence of certain "resources" derived from 

social structures. Thus, the analytical accent is placed on the embedded capacity to 

produce certain outcomes, the power to, which appears to emerge from structures devoid 

of human action. Both approaches largely disregard the concrete mechanisms through 

which power is deployed and the forms of control and/or resistance generated through the 

process of governing others. 

Structuration and regime approaches consider, problematically, only one facet of 

power: the power arrangement existing "previous" to practices and that allows exercising 

"power to".^ While in structuration theory there is little recognition of the differential 

capacity of actors to change structural properties, in regime theory each group of actors 

® I use previous with quotation marks to signal that, as will be developed further below, power cannot be 
separated from practice itself Practices regarding the management of people and space, and all practices in 
general, presuppose and generate power relations. 



52 

(e.g., business groups, local elites) appears to possess a given amount of power, 

remaining actors locked in pre-given power configurations. 

Following DiGaetano (1997), this scheme might be in order to analyze stable 

regimes based on cooperation, but not to examine the formation of regimes in situations 

where conflicts over policy outcomes prevail. Therefore, regime theory "freezes" what is 

its object of study—the formation of certain a type of urban regime—since regimes 

appear locked in the quantity amount of influence possessed by individuals and spent in 

n 

persuading others to perform specific actions (McGuirk, 2000). 

What conceptualization of power can be useful to study the formation of structures 

of governance more dynamically, as a product of the recursive relation between structure 

and practice? We require an approach that recognizes that power does not emanate from 

some supra-context, but is deployed in every day practices by structured or situated 

actors. In other words, we must recognize power as emerging from "below", from 

structured agents, but also influenced (enabled and constrained) from "above", from pre-

given and concrete situations of domination. Further, we need an approach to power that 

is useful to specify the channels used to exert power. 

To advance along these lines I suggest using a Foucauldian approach to power. I 

will begin examining how the channels used to exert power can be specified and then 

move on the discussion of the integration of a Foucauldian approach with the notion of 

structuration, especially to the notion of "structured agent". 

' The notion of regimes as stable coalitions still permeates much of the work conducted by regime theorists. 
Seller (2002a: p. 291), for instance, considers such core features of urban regimes as: stable agenda, stable 
electoral coalitions, stable governing coalitions, and participation of private and societal interests. 
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Foucault understands power as a ubiquitous, ever present, relationship that acquires 

concrete expression in the operation of political technologies. Procedures, reflections, 

calculations, strategies, and tactics constitute "technologies of government or 

"govemmentaiities" through which actors exercise power and produce knowledge and 

rules making society amenable to rational control (Foucault 1982, 1991, 1998). Then, 

power relations are not in a position of exteriority with respect to other types of relations 

(e.g., economic relations): power relations are immanent to them: power has a direct 

productive role. Put in another way, power relations and techniques to control society 

cannot be accounted for solely by a social structure like the system of law nor by the 

ethical choice of individuals; they must be grasped in their own right, as productive and 

linked to a whole range of useful effects, which it is their task to support (Foucault, 1995: 

p. 24). 

One of the analytical consequences of this approach is that attention moves from the 

outcomes or preconditions of action to concrete mechanisms and procedures generating 

order and predictability in defined situations. For instance, in the urban realm, while a 

non-Foucauldian approach to power might claim that a given land use regulatory 

instrument has power, the "power of a plan" (e.g., Healey, 1995), from a Foucauldian 

perspective a plan represents a particular form of political technology embedded in power 

relations and the application of which produces or re-produces power relations. When 

Foucault (1979: p. 97) puts forward the research questions in his book "The History of 

Sexualityhe illustrates the productive side of power and how it is inscribed into a 

particular context: 
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In a specific type of discourse on sex, in a specific form of extortion of truth 

appearing historically and in specific places, (around the child's body, apropos of a 

woman's sex, in connection with practices restricting birth, and so on), what were 

the most immediate, the most local power relations at work? How did they make 

possible these kinds of discourses and, conversely, how were these discourses used 

to support power relations? 

These research questions suggest the immanent relations between discourse and power. 

They presuppose each other; discourses produce power effects and discourses represent 

the condition for the exercise of power. In other words, existing power relations provide 

the context, the condition of possibility for certain claims of truth and power relations to 

get constituted. Similarly it can be claimed that strategies, technologies of government 

(e.g., a redevelopment plan) arise in given power-discursive contexts and produce given 

power-effects. Discourses, then, play a central role in the construction of truth claims. In 

the reading of Giir (2002), discourse is a constructed knowledge formulating tactics and 

strategics of power and acts as a socially institutionalized device for the operation of 

power. 

The contextuality of power and discourse, and its productive character (through 

strategies and tactics) are understood by Giir (2002: p. 238) as follows: 

In reference to Foucault, power is a transformative and productive social force. It 

appears as the main feature of social life, yet it is structured differently depending 

on geography, society, and historical contingency. Power is a relative and a spatio-
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temporal concept that cannot be thought apart from knowledge. Power and 

knowledge are mutually constitutive and inclusive. 

But, where is this productive side of power emanating from? Is it a mere reflection of 

historical and spatial contexts or simply produced by individual actors? 

In Foucault's work power is not the property of some "superstructure" or confined 

to social practices at the micro-level, there is a relation of mutual dependency between 

the macro and the micro in the execution of power. Foucault takes a specific historical 

moment to illustrate this point (Foucault, 1980a: p 201): 

...but what I meant was that in order for there to be a movement from above to 

below there has to be a capillarity from below to above at the same time. Take a 

simple example, the feudal fonn of power relation. Between the serfs tied to the 

land and the lord who levies rent from them, there exists a local, relatively 

autonomous relation, almost a tete-a-tete. For this relation to hold, it must indeed 

have the backing of a certain pyramidal ordering of the feudal system. But it's 

certain that the power of the French kings and the apparatuses of State which they 

gradually established from the eleventh century onwards had as their condition of 

possibility a rooting in the form of behavior, bodies and local relations of power 

which should not at all be .seen as a simple projection of the central power 

(emphasis mine). 

Even though there is a hierarchy and a top-down form of relation, in order for this 

organization to exist, local relations of power must hold a certain degree of autonomy 
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from broader relations of power. There is, then, recognition of a relative autonomy of the 

subject, but never a complete autonomy or agency. 

To deny agency in the terms suggested does not reject the notion of individuals 

forming beliefs, performing actions, and deploying strategies on the basis of their own 

local, subjective reasoning (cf. Bevir, 1999). Moreover, for Foucault (1982) structures of 

power have meaning only insofar as certain individuals exercise power over other people 

who are not inert or passive: the creation of power relations is not an uncontested 

domination, but the continuous exercise of power through political technologies that are 

always open to resistance. In Crime and Punishment, for instance, Foucault (1995) makes 

the point that even in extreme situations like when the body and soul of a prisoner is 

subject to the horrors of torture, victims always retain the capacity to refuse to go along 

with the designed ritual and substantially transform power relations at the scaffold. 

People also can exercise their power to resist such spectacles, as illustrated by the number 

of revolts that Foucault describes prior to the establishment of more "humane" techniques 

to treat prisoners. Foucault reflects on the importance of movements from below (1995: p. 

62): 

One remembers the great legal affairs of the eighteenth century, when enlightened 

opinion intervened in the person of philosophers and certain magistrates: Galas, 

Sirven and the Chavalier dc La Barre, for instance. But less attention is given to the 

popular agitation caused by punitive practice. Indeed, they seldom spread beyond a 

town, or even a district. Yet they did have real importance. Sometimes these 

movements, which originated from below, spread and attract the attention of more 



57 

highly placed persons who, taking them up, gave them a new dimension [emphasis 

in original]. 

For Foucault the execution of power is concomitant with the production of a given body 

of knowledge that sustains, and is a product of, the deployment of power (the power-

knowledge nexus): there arc no power relations without the correlative constitution of a 

field of knowledge, nor any knowledge that does not presuppose and constitute at the 

same time power relations (1995: p. 27). Moreover power-knowledge complexes are far 

from essential; knowledge is a matter of the historical and social contexts allowing 

certain statements to count as truth. However, as Dimitrov (2003: p. 146) rightly 

cautions, powerful political actors do not always manage to produce information that 

suits their interests, and "contested knowledge" can undermine their preferences, 

suggesting that knowledge construction is necessarily a relation of power in which 

neither party has absolute power over the other. 

As power is tied to the formation of bodies of knowledge in concrete socio-

historical context, the "subject" itself is the product of the application of certain 

technologies of government in given situations (the subject as an effect). However, the 

formation of the subject is not a unidirectional flow of power: resistance emerges through 

subjugated knowledge, retaining bounded agents the capacity to counter-influence 

hegemonic discourses. There is, then, a relation of mutual hold between "the powerful" 

and "the subjugated subject": they construct each other in a constant flow of power 

relations. The executioner can only be a subject insofar as there is a victim to punish by 
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inflicting death; the condition of existence of a condemned victim on the scaffold is the 

executioner. 

From this perspective, it is possible to sustain a position of limited, bounded 

agency; an agency that faces not only material constraints of a particular physical relation 

(tortured-torturer) but also deeply enmeshed and framed in a given socio-historical 

context. It can be claimed, then, that power does not eliminate freedom, it puts limits to it 

(Foucault, 1979: p. 86); 

Power as a pure limit on freedom is, at least in our society, the general form of its 

acceptability. 

Foucault's approach allows considering power as a consequence and a necessary 

condition for structuration to take place: the recursive relation among broader and more 

stable sets of rules (like systems of knowledge) and social practices (like strategies) is a 

result of the operation of relations of power that is both precondition, enabling and 

constraining such practices as the deployment of strategies to advance certain ends, and 

effect of the application of strategies and tactics. In other words, a knowledgeable and 

structured agent that is engaged in the business of governing others will face a set of 

possibilities and constraints originating from broader levels and will decide upon a 

specific course of action—a strategy—tliat will have consequences in terms of creating or 

deploying a particular set of rules and power relations, reconfiguring his/her basis to exert 

power. 

In more abstract terms, following Dyrberg (1997), power appears for Foucault as an 

irreducible relation or process, in the sense that it cannot be derived from anything else. 



59 

Power cannot be derived from any form of social objectivity, such as free will or 

structural determination. It can be argued, then, that such dualisms as structure-agency, 

objective-subjective, real-unreal are products of power. In this vein, it can be maintained 

that structuration is a product of the deployment of power. An existing power 

configuration is a necessary condition for structuration to occur and a given power 

configuration is an outcome of the structuration process. 

For Dyrberg, a Foucauldian approach to power entails that power cannot be 

possessed, since that would imply granting power a substantive sense, taking it as an 

object. Power cannot be fully grasped in terms of its exercise either, since the exercise of 

power requires a network of power relations. The study of how power is exercised in the 

context of broader power relations, then, can constitute a methodological entry point to 

examine structuration of structures of governance,^ 

Within this context, in this study I shall take into account both sides of power: 

stractural-power and agency power. The framework of analysis I suggest here begins by 

placing the analytical attention on how power is deployed, and then contextualizing its 

deployment within broader power configurations. This approach acknowledges the 

differential capacity of actors to exert power (in what ways they are structured) and the 

capacity of structured agents to exert power through strategies and tactics. Before 

proceeding in examining more carefully this methodological approach, we need a 

® There is. of course, no need to maintain the redundancy "structuration of structures". It will suffice to 
keep in mind that the concept structures of governance, as I use it here, implies that a recursive relation 
exists between action and context. 
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concrcte conceptual and analytical device to link coherently structures of governance and 

power; this is the main objective of section 4.5. 

The bond between power and governance has been worked out by a number of 

investigators (e.g., Bevir 1999, MacKinnon 2000, McGuirk 2000, 2001; Miler and Rose, 

1990). As Bevir (1999) notes, Foucault's perspective implies that power exists through 

society (not prior to society as in Giddens' formulation), appearing in innumerable micro-

situations (the microphysics of power) and crystallizing in a given regime of power, 

which embraces particular programs of governance. It follows that governance can only 

be studied through social practices themselves (through the exercise of power) and that 

the most "visible" or direct effects of these social practices are power relations 

engendered among participants (see also MacKinnon, 2000; Malpas and Wickham, 

1995). Consistently, my study of structures governance will focus on specific strategies 

and tactics articulating a form of controlling society in concrete socio-historical 

conjunctures and on their effects in terms of creating power relations. It follows that 

governance cannot be used to explain or describe "events" but must itself be explained 

through empirical analysis of social practices of structured agents (compare the regime 

approach, section 2.2.). 

As illustrated in section 2.2., Giddens' notion of structuration appears 

problematically divorced from agency, since it assumes that power emerges from a fixed 

stock of resources that are disconnected from social practices. From my perspective, 

embracing the notion of governmentality and examining the technologies of government 

deployed by situated actors—actors that are aware of the possibilities and constraints they 
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face—will allow a less detemiinistic account of how structuration unfolds, placing the 

analytical attention on the situated technologies of government deployed to move the 

process of structuration and, by this means, creating, reproducing, or eliminating power 

relations among participants in governing arrangements and among participants and 

people who are affected by governing practices. 

While the incorporation of a Foucauldian approach allows accounting for power 

relations generated by structured agents, we still need an analytical device to specify the 

channels through which power is exerted in decision making and the relations among 

broader factors and social practices. In the next section I tackle these issues and 

operationalize Giddens and Foucault's insights. 

2.5. Rules, Power and Functional Levels 

Why are the deployments of power reduced [by society] simply to the procedure of 

the law of interdiction? Let me offer a general and tactical reason that seems self-

evident: power is tolerable only on condition that it masks a substantial part of 

itself. Its success is proportional to its ability to hide its own mechanisms (Foucault, 

1979: p. 86). 

Organizations and institutions are two central concerns for contemporary institutionalist 

scholars. For organizations I understand concrete units of decision-making operating 

within broader more or less stable institutions (see Dale, 2002; Del Casino et al., 2000; 

Philo and Parr, 2000). Dale (2002, p. 7) refers to the distinction between institutions and 

organizations in the following terms; 
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When talking about schools, universities, hospitals, or companies as concrete social 

infrastructure—consisting of building and equipment—they should be referred to as 

organizations. Such organizations of course can be seen as a result of wider 

institutions or ideas of how various functions of society should be organized....In 

other words organizations can be seen as "the players" and institutions as the "rules 

of the play" [emphasis in original]. 

The reader must be cautioned, however, of the problematic aspect of institutions noted in 

section 2.2.; and keep in mind that the analytical focus of my work is not on institutions 

of governance but on structures of governance, which are subject to 

reproduction/transformation/elimination in the continuity of social life as actors struggle 

to reach their ends through a variety of strategies. 

How are we to regard behavior in organizational settings? Does it reflect the pursuit 

of rational interests and the exercise of conscious choice, or is the behavior primarily 

shaped by conventions, routines, and habits? (Scott, 1995). Following Scott, while 

sociological institutionalism sustains that institutions of rule systems determine and 

govern social behavior, neo-institutionalists place the attention on social action and the 

way meaning systems are constructed and reconstructed. 

Contemporary institutional investigators have begun theorizing the relation between 

practices and institutions. For instance. Dale (2002) attempts to understand the 

restructuring of Norwegian mining towns taking into account the specific historical 

circumstances that have influenced the trajectories of several communities. He does not 

identify, however, the channels through which broader institutional features impact on 
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local policies, and offers few clues to explain differential local responses. Dale's 

approach rests on the assertion that institutions operate at different geographical levels, 

ranging from the world system to the organizational system (see also Scott 1995, 2000); 

but there is no further elaboration of the notion of "levels" and the ways through which 

broader levels influence lower levels. 

Resting on Scott's contention that social structures work as "carriers" that constraint 

and empower the behavior of actors at the same time they are reproduced and 

transformed by their behavior (1995: p. 52), Barley and Tolbert (1997) attempt to 

incorporate some tenets of structuration theory into institutional theory. In their words (p. 

94): 

Like structuration theorists, institutional theorists acknowledge that cultural 

constraints do not completely determine human action. Rather, institutions set 

bounds on rationality by restricting the opportunities and alternatives we perceive 

and. thereby, increase the probability of certain types of behavior. However, just as 

perfect rationality is rare, so too is completely bounded rationality. Through choices 

and action, individuals and organizations can deliberately modify, and even 

eliminate institutions. The acquisition of suffrage by women in the United States, 

the dismantling of the apartheid in South Africa, and the collapse of the Soviet 

Union represent a few ready examples [emphasis mine]. 

For these investigators the conceptual bond between institutionalist and structurationist is 

their common understanding that broader institutions do not only limit the range of 

possibilities for action, but also open up possibilities to transform or even eliminate 
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institutions. This always present possibility of eliminating or radically transforming 

institutions reinforces the idea that a "fixed institution" is rarely achievable (2.4.). 

To advance in proposing a more dynamic model of institutions to apply in empirical 

settings. Barley and Tolbert develop a "sequential model of institutionalization", which 

rests on the notion that institutions are being enacted through scripts; that is, observable, 

recurrent patterns of interaction characteristic of a particular setting (1997: p. 98). 

Enacting a script may or may not entail conscious choice or an awareness of alternatives. 

In engaging with the problematic issues of institutional consolidation, maintenance, and 

change Barley and Tolbert argue that actors are likely to be restricted by the intransigence 

of others willing to preserve a given status quo. Thus, they argue (1997: p 102) that 

contextual change (at the institutional level) is usually necessary before questioning 

scripted patterns of behavior. This approach leads to an imderstanding that institutional 

analysis shall assume the task of identifying the "forces in the interactional setting that 

produce the observed outcomes" (p. 103, emphasis added). 

Although theoretically and rhetorically acknowledging the recursive relation 

between structure and agency, the line of investigation they propose overemphasizes the 

constraining nature of institutional settings and how scripts generate outcomes, 

suggesting a deterministic understanding of social life. As in the empirical investigations 

conducted by regime and structuration researchers (see 2.2. and 2.3.), the focus is on the 

structural side of power, disregarding the agency side of power, which is a central 

concept in Foucault's conceptualization. Barley and Tolbert's (1997) approach suggests 

that script enacting is a linear and single-level concept, putting forward a monolithic 
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reading of structures and institutions (scripts) that undermines the possibility of human 

agency. They leave leaving researchers with a methodological lacuna in terms of how to 

account for the bottom-up construction of institutions or, to be consistent with the 

conceptual framework developed here; 1 should refer to "relatively stable structures" 

i n s t e a d  o f  i n s t i t u t i o n s  ( B a r l e y  a n d  T o l b e r t ,  1 9 9 7 :  p .  I l l ) ;  

If widespread change is to occur across an array of interaction orders, a relatively 

large number of actors must alter their behavior in similar ways. This is more likely 

to occur when common conditions affect many actors more or less simultaneously 

in much the same way... .The degree to which changes in the interaction orders of 

particular settings can affect widespread institutions and the paths through which 

such changes unfold are empirical questions that still require considerable research. 

In his strategic choice framework designed to study organizations and how they evolve 

over time Child (1997) acknowledges the relevance of agency and choice in 

organizational analysis. To bridge structure and agency. Child focuses on how a political 

process unfolds within a given "organizational environment" and the ways in which the 

leaders of organizations (public or private) arc able in practice to influence organizational 

forms in order to reach their goals. The dynamic organizational process embraces two 

constituent cycles that account for a double structuration between action and situation: 

organizational actors are simultaneously informed of the opportunities for action which 

environmental conditions present and of the constraints which external circumstances 

place upon their room for action (1997: p. 70). 



67 

governance.. ..[Fjinally, power operated in the post-dictatorship period through the 

insistence that only those with formal education credentials participate in policy 

making. 

Paley, however, is well aware of the "capillarity of power" and leaves space for 

resistance, raising key issues (p. 6): 

Questions about power lead to a second set of questions having to do with social 

movement strategy. In the face of changing forms of political power, 1 ask, how 

have social movements analyzed the political conditions in which they are situated? 

Once open protest had been abandon in the post-dictatorship period, what kinds of 

strategies did grassroots groups develop to respond to form of power that operate 

less through repression than through a discourse of participation? 

Yet, at the end of her detailed ethnography we are left with the idea that Chile's "copular 

democracy" and the mechanisms of power used for its reproduction were finally 

successful in achieving almost complete or near to a complete co-optation and control by 

deploying such techniques as elite opposition politics, manipulation of the idea of 

democracy and internalizing the idea that the poor should not oppose a government that 

they had helped to elect. I do not challenge her findings, quite the contrary, my own 

findings, to a certain extent, support Paley's arguments (see section 4.5. and Chapter 6). I 

do not concur, however, in her "essentialization" of social movements during the military 

regime: the "poor", "oppressed" were not always that "progressive" nor were they 

passive agents in reproducing post—dictatorship democracy. The "oppressed' are also 

co-authors of that democracy; they are knowledgeable, purposive actors with a role in 
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reproducing the system, by action or omission (see 2.3., 2.4.). But, this does not imply 

that there is a unidirectional flow of power. Despite her intention of giving agency to the 

social movements, largely they are constructed as products of a broader structure of 

domination, overlooking the responsibility of social actors in constructing their own 

identity. 

Therefore, from my perspective, the problem is not in the substantive results Paley 

reaches, but in the way she approaches Foucault's notion of govemmentality. As 

illustrated in this Chapter, my perspective emphasizes the necessary capillarity that must 

exist for power relations to hold across time-space; the "subject" is not only a product of 

situational circumstance, he/she is also active in constructing his/her subjectivity. 

Extending this point, it follows that any action (as any power relation) necessarily implies 

a reaction, considering "reaction" not only as "fighting against" but also being a part of 

the reproduction of the circumstances enabling and constraining action. By using the 

terminology "reproduction of circumstances" I do not suggest that reproduction 

necessarily implies maintenance; further, I claim that structures are in constant flux (see 

discussion about Giddens' problematic differentiation between "system" and "structure" 

contained in section 2.2.). 

As Paley does, Oxhom (1995), places the accent on broader circumstances affecting 

the capacity of mobilization of social movements (p; 282 - 283): 

....[Pjolitical parties joined together to dismantle the movement as part of their 

collective efforts to secure the transition [to democracy].... [T]he result (which also 

reflects other factors pertaining to the transition and to the nature of the popular 
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sectors as a social category) has been the effective demobilization of the popular 

sectors as a political actor in the democratic regime....The demands of democratic 

politics and the way in which the authoritarian experience conditioned the nature of 

popular organizations raise serious questions about the ability of this kind of 

organizations to effectively represent popular-sector interests in the democratic 

political process [emphasis added]. 

In both the Paley and Ox horn's pieces there remains a tension between levels of analysis, 

as the broader situation appears to condition social outcomes. Although both investigators 

do acknowledge the capacity embedded in social actors, they remain disconnected from 

social structure and condemned, largely, to respond to broader circumstance. For 

instance, in analyzing the possibility of democratizing civil society Oxhorn claims (p. 

283): 

....Moreover, we may be already witnessing a gradual transformation of popular 

organizations as they... are absorbed into traditional junta de vecinos (neighborhood 

associations).... The democratic qualities of popular organizations (and the 

experience that hundreds of thousands of pobladores have had in them) also offers 

an important force for civil society's democratization. The significance of these 

democratizing influences is ambiguous, given that the democratization of civil 

society is difficult to measure or even observe. Moreover, the local governments 

with these tendencies at the base level remained undemocratic until well into 1992. 

In a similar line, and despite their attempt to draw upon a "middle ground" approach, 

Oxhom and Ducatenzeiler. (1998) claim that the two main weaknesses in the literature of 
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economic reform and labor/popular movements are derived from social structure: (a) not 

appreciating that civil society was a major victim of economic crisis and (b) de-

emphasizing the importance of regime type (authoritarian or democratic). In the Chilean 

ease this position is taken up by Barrera (1998) who claims that the nature of the 

outward-oriented is the main factor undermining the capacity of the popular sectors to 

engage successfully in collective action (for similar line of reasoning see also 

Klaarhamer, 1989). 

Are there no spaces left for social movement agency? Why is democratization civil 

society so easily linked to democratization of local governments? 1 am not denying that 

the social context exerts influence; I only argue that this influence can not be understood 

in unilateral terms. Although social practices potentially can be totally anti-system 

(inccndiary revolutionary) or totally pro-system maintenance (conservative 

fundamentalist), in most cases, I argue, we find something in between, people attempting 

to provoke social change (at any level) within the constraint and possibilities intrinsic to 

any social system. It is through the ongoing struggle of people in diverse scenarios, at 

different nodes, that social processes move forward (see also 2.4.). 

From my perspective, to build a position that recognizes both the constraining and 

enabling potential of social life, geographers and other social scientists should 

problematize the notion of "levels of analysis" and move on to defining approaches 

through which multi-level connections can be interpreted. This type of analysis can 

eventually offer channels to construct knowledge that can be used for different purposes. 

I now turn the discussion to these issues. 
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To advance in constructing a methodological approach suitable to understand the 

social construction of structures of governance in a "more dynamic" way, avoiding the 

polarization of determinism and voluntarism, as well as acknowledging both the 

structural and agency sides of power, 1 incorporate two notions: the levels at which 

organizations operate and an explicit recognition of the mechanisms, procedures, 

strategies, and tactics through which constellations of actors (not only those in power-

positions) attempt to further their ends within a set of possibilities and constraints 

(agency side of power). Moreover, I suggest using "social rules" as a heuristic device to 

help identify the ways in which actors "get structured", enabled and constrained. A 

categorization of social rules is developed below, but first let us turn our attention to 

levels and power. 

The notion of level is frequently used by Foucault to refer to the relationship among 

practices of power at the microphysical level and the broader social and political 

situation; although the concrete, material relationships between both spheres of social life 

are only scantly worked out either from a conceptual or an analytical perspective.*^ 

Nevertheless, Foucault is far for suggesting that the execution of power is confined to the 

lower or upper levels (see section 2.4.). For Foucault power does not operate at any 

exclusive level, power is present at every level simultaneously: at the level of the lord 

' Another aspect disregarded in Foucault's work is the spatial differentiation in the execution of power, which limits his 
analysis to temporal—historical variations in discourses, power, and systems of knowledge. He touches this aspect on 
footnote 3 in Discipline and Punishment (1995: p. 309) where he asserts that: "I shall study the birth of the prison only 
in the French penal system. Differences in historical developments and institutions would make a detailed comparative 
examination too burdensome and any attempt to describe the phenomenon as a whole too schematic". However, 
Foucault is well aware of the difference that space makes. In The Eye of Power (1980b, p. 148) he suggests that a 
whole history needs to be written about space, not only at the level of specific architectural designs (e.g., how the 
control over sexuality becomes ascribed in architecture), but also examining the economic-political forms anchored in 
space. 
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who levies rent from serfs and at the level of serfs who, intentionally or not. reproduce 

this social system (see 2.3.). Power, therefore, appears as a multi-level and multi

dimensional force. Power exists everywhere; there is always an interconnection, a 

binding relationship among all nodes where power is exerted. This is the reason why it 

appears relevant to use levels of social interaction to understand empirically the 

functioning of structures of governance: only a multi-level analysis of how power 

operates can shed light on the ways in which actors are constrained and enabled in 

particular situations. 

McGuirk (2000) uses administrative levels to examine "multi-scaled"' policy 

networks giving governance concrete shape. Although McGuirk's work advances 

considerably our understanding of institutions and makes interesting policy 

recommendations, a more precise definition of institution and a closer consideration of 

the issue of levels would have helped in advancing several topics. She identifies levels 

according to the position each actor holds in the formal state apparatus: a national and a 

local level. What is lacking is a more precise account of the interconnection between 

them. McGuirk's main conclusion that local managers were marginalized, eroding policy 

implementation from policy generation and remaining confined to the lower level, offers 

few indications of the ways in which structural forms of constraint and enablement 

operate. At the most, there are some references to the "'institutional setting in which 

planners operate", "institutionalized structure of knowledge and interpretative schemes", 

and to "discursive settings that limit the range of options open to local decision makers": 

but no concrete insights are offered in relation to the precise nature of those structures 
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and the mechanisms through which they function to limit the scope of social practices. 

Related to this point, there is a failure to recognize that even though power is generated 

from the bottom, "institutionalized" features give actors differential capacity to exercise 

power and that "institutions" are not as monolithic as portrayed in this work. 

To advance in defining multi-level connections in urban governing practices, 1 

suggest using functional or institutional levels instead of administrative or geographical 

ones. I will define functional levels on the basis of the scope or the reach of social 

practices involved in decision-making: a policy making level at which actors define broad 

plot-lines, an implementation level, where coordination among a variety of actors take 

place, and an operational level, where social actors directly intervene in the realization of 

policies (also Wantrup, 1970; Waterstone, 1995, 1996).'" 

To read the connection among ftmctional levels the notion of social rules can be a 

helpful device. Indeed, as Atkinson rightly points out (1999: p. 61-62; after Clegg, 1989), 

the starting point for understanding the operation of organizations is that all organizations 

have rules of practices (or rules of the games) which are discursively produced and 

reproduced (or transformed) over time. In part, rules will be determined by the power 

arrangement within the organization resulting from the alliances and strategies 

constructed. These rules recognize the rights of groups to speak with authority and, 

consequently, define their capacity to exert power and make their "accounts count". 

Given that my analytical construction draws upon concepts derived from structuration theory and 
institutional analysis, 1 use the notion of level and not of scale, a concept which has become popular in 
recent literature emphasizing the social construction of geographical scale and the politics of scale 
(Brenner, 1999, Brenner, 2000; MacLeod and Goodwin, 1999; Marston, 2000). This does not imply that I 
consider levels fixed or pre-given; quite the contrary, the notion of institutional levels recognizes explicitly 
the interconnectedness among levels. 
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Atkinson is well aware that discursive rules operate at different levels, but instead of 

focusing on concrete rules he puts the analytical accent on discourses operating at 

different levels to interpret the working of organizations and the authoritative context 

within which urban regeneration partnerships operate. 

One problematic aspect in Atkinson's (1999) formulation, however, is that 

possibilities of resistance to broader discursive formations are somewhat neglected. In his 

words (p. 69-70): 

This approach allows us to recognize that certain groups/individuals are 

disadvantaged not only in terms of access to material resources but also in terms of 

what individuals think is possible. Whilst processes of partnership creation and 

empowerment may be a way of ensuring that (some of) the benefits of regeneration 

reach the disadvantaged, they may also have the effect of reinforcing existing 

relations of domination and control, of legitimizing a particular representation of 

reality which defines the reasonable and the language in which demands can be 

made. 

There are groups/individuals at a disadvantage, to be sure, but it does not follow that 

these groups/individuals are disadvantaged in terms of thinking what is possible. 

Following Giddens (1984, see 2.2.), actors are knowledgeable and able to understand the 

rules framing their actions, and, therefore, able to modify existing power relations. 

Rather that following Atkinson's methodological suggestion to focus inquiry on 

discursive formation at different levels, I suggest that a more direct way to understand the 

articulation of power arrangements among participants in governing arrangements would 
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be deciphering multi-level rules that constrain and enable concrete discourses (and 

practices) from taking shape. At each level it is possible to distinguish a set of social rules 

put in place that frames action and decision making. Rules at broader levels of analysis 

(e.g., the policy-making level) define the context for the construction of rules at lower 

levels. Following this logic, the policy-making level will define the set of possibilities 

and constraints for rule making at the implementation and operational levels. The 

implementation level, in turn, will respond to these possibilities and constraints and 

define the setting for social interaction at the concrete level, the operational level. 

We must not understand "rules" only as those formal prescriptions written in codes, 

laws and regulations. Actors participating in governance get structured, also, by a 

complex set of informal or unwritten rules, which prescribe what is acceptable and not in 

decision making. Foucault makes the point that formal rules are just one of the strategies 

1 I 

for exercising power and achieving social (1980c: p. 140—141) : 

Why has this kind of analysis enjoyed a centuries old privilege? Why is power so 

invariably interpreted in purely negative terms of law and prohibition? Why is 

power immediately represented as a system of law?....Law is nether the truth of 

power not its alibi. It is an instrument of power which is at once complex and 

partial. The form of law with its effects of prohibitions needs to be resituated among 

a number of other, non juridical mechanisms. 

Structures of governance, then, can be reinterpreted as power arrangements comprising a 

complex web of formal and informal rules operating at various levels. This position 

" Giddcns (1989) makes a similar point in a less elegant fashion. 
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enables us to consider "institution" in a much more dynamic way than a Giddean 

approach. In fact, while in the context of structuration theory institutions are regarded as 

reproduced rules and resources across long time-spans (how long is a question not 

addressed), here I center the focus of analysis on structures, which are defined on the 

basis of sets of rules operating at distinct levels. Eventually, rules in place can be 

"institutionalized" but, as I claimed in section 2.3., the institutionalization of structures is 

not easily achievable and the process of institutionalization is out of the boundaries of the 

methodological framework constructed here. 

An important point to make is that rule-level complexes (sets of rules in place at a 

given level) do not operate independently from other rule complexes. For a set of rules to 

"stick" over time a relation of capillarity must exist. Just as the serf and the lord (see 2.4.) 

need each other to reproduce certain social order, multi-level rules defining a structure of 

governance must hold certain consistency to get things done. Although we might be 

dealing with a volatile structure of governance constructed to achieve specific short-term 

ends (e.g., construction of a corporate building), in a given moment there must be a 

consistent relation between, say, policy making rules and operational rules. What occurs 

at the operational level must be "allowed" by broader sets of rules, while policy-making 

level rules must be "validated" by actors performing in accordance with the possibilities 

and constraints put in place by policy-making rules. As I depict it, consistency allows the 

power to flow top—down and bottom—up. Without rule-consistency, the structure of 

governance in place will be highly unstable, having difficulties operating and not 
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delivering the expected outcomes, what could trigger attempts to transform or eliminate 

this structure. 

As Ostrom (1986) and Philo and Parr (2000) suggest, one important property of 

rules is that they are subject to human intervention and change. Rules operating at a 

higher functional level (e.g., general policy guidelines) usually, but not always, exhibit 

more permanence across time and space than lower level rules (e.g., procedures for 

project implementation). In this sense, actors operating at the policy-making level 

influence the course of events for a given period and implementation level actors will 

have to work within this context, interpreting the rules in place and deploying 

technologies of government to reach certain ends that eventually reproduce or transform 

broader levels. Similar logic can be translated to the operational level. 

This approach to rules and levels allows accounting for resistance/challenges 

generated at the local level that can "scale up" affecting the set of rules in place at 

broader levels. If we accept the notion that total, absolute control is never possible, 

operational level actors will always have alternative courses of action to choose from and 

they may well opt to resist broader assemblies of rules. Opportunities brought about by 

implementation level actors can well be used by operational level actors to challenge 

rules operating at broader levels; likely, this strategy will encounter difficulties when, 

say, certain parties attempt to maintain their power-position. Of course, changes in the 

structure of governance can also start from above (e.g., changes in the overall policy 

framework), but, as in the case of bottom-up processes of resistance/change, policy level 

actors may well fmd "pockets of resistance" where actors operating at lower levels resist 
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changes. This may be the case in long-lasting bureaucratic practices, which are very 

12 difficult to change even though deep policy changes occur. 

Besides allowing the specification of interconnections, the rules in place at each 

level are useful for defining the channels open for social actors to exert power. For 

instance, if actors operating at the policy-making level prescribe that all planning 

decisions having a given impact on the population should have the approval of the 

Municipal Council, the implementation level will prescribe how voting procedures will 

take place and the timing of the process, opening up channels for local politicians and 

eventually for people entitled to vote for Municipal Counselors to exert some degree of 

power. 

The interconnection between power and levels in governance is worked-out by 

CoafTee and Healey (2003). These investigators point to the convenience of analyzing 

"levels of power" to distinguish power dynamics by means of considering the "rules of 

the game" framing social interaction, and how these rules relate to underlying "deep 

structures" that shape such rules. Coaffee and Healey suggest placing analytical attention 

on three levels: the level of specific episodes, the level of governance processes, and the 

level of governance cultures that signals the range of embedded cultural (and socio

political) values and discourses. They explicitly acknowledge that one of the key 

moments in research on governance is to disentangle how these levels interact in the 

In my reading, this situation is quite common in contemporary Chile. After the democratic government 
took office in 1990, there were standard procedures followed within the Ministry of National Planning that 
were strongly defended by a powerful bureaucratic structure. For instance, given procedure was followed to 
assess public investment from a purely economic and technical point of view, disregarding social and 
environmental impacts. To institutionalize these practices during the 1980s a highly trained professional 
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continuous flow of practice. Broadly speaking, we can make a correlation between 

operational, implementation, and policy-making levels and episodes, governance 

processes and governance cultures. Giving due consideration to this contribution, I will 

retain, however, the classification and conceptualization of levels suggested above, taking 

into consideration that for Coaffee and Healey the broader level appears deterministically 

to influence local situations. Indeed, they identify a "deep structure" but do not elaborate 

the ways in which deep structures are formed and how do they relate to actors. One of 

their main research questions, "What does it take for innovation in particular levels to 

impact on other levels and change the governance arrangement?" suggests that there is a 

linear effect, "impact" over other, subordinated, levels of governance. 

In contrast, the notion of level I propose here stresses that broader decisions do not 

act deterministically over individuals; impacts will depend on how structured-agents 

respond to a set of possibilities and constraints. In addition, Coaffee and Healey take the 

"level of episodes" as a product of broader structures, in this case a product of "cultures 

of governance", partially disregarding that resistance and transformation of structures of 

governance can also be triggered from below. Moreover, the voice of local communities 

is somewhat essentialized (compare Paley, 2000); always striving for more open, 

democratic processes and struggling against a monolithic group that operates at the level 

of governance and defends its privileges by top-down practices. Yet, local communities 

can perform also a role of reproducing structures of governance through their passivity 

and indifference to outcomes (see Chapter 4). 

staff developed and gained power by controlling strategic nodes of decision-making. They became key 
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Two caveats are in order; 

First, individuals and organizations can operate at ditYerent functional levels 

simultaneously. For instance, an organization that operates locally may act in the interests 

of groups that are national or international in scope, and actors engaged in policy 

formulation may play important functions at the implementation or operational levels. In 

this case we are dealing with actors operating across functional levels. This is precisely 

the reason why sometimes there can be such direct connections among functional levels. 

We might find some expression of "localness" in grassroots organizations such as 

neighborhood associations or groups defending particular "rights" of people within the 

area of influence of a project. Second, the relationship among functional levels is one of 

possibility not of determination. The upper levels only enable and constrain action at 

lower levels. A case in which a decision-making body controls every aspect of the 

political process is rarely possible. The impossibility of controlling every single outcome 

is precisely the reason why the practice of governance is not characterized by finality but 

by incompleteness and failure (Malpas and Wickham, 1995). 

The articulation of social life according to rules, structures, and institutions creates 

relationships between actors, such as cooperation, subordination, and domination; this is 

the reason institutions always involve particular intersections of power relations (Philo 

and Parr, 2000; Tooke, 2000). According to Philo and Parr (2000) institutions (let us say 

structures) and rules are based on discourses and strategies, representing fragile 

achievements that set the broad plot line, shape the dialogue and define the agenda. This 

actors in resisting reforms during the 1990s. 
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is particularly clear if we consider structures of governance taking shape across 

functional levels. Social practices at the operational and the implementation levels are 

generally highly dynamic and dependent on the changing context of social interaction in 

concrete situations. The volatile nature of structures and how they are constructed and 

transformed to achieve certain ends can only be grasped through the empirical 

examination of framed social practices that move the realization of policy guidelines 

forward. 

It is through the notion of social rules that I incorporate contributions coming from 

diverse frameworks of analysis (such as regime approach, structuration theory, a 

Foucauldian understanding of power, and institutional analysis) into a conceptually 

coherent, but overtly eclectic, framework to examine structures of governance. This 

framework is not intended to examine the alleged process of institutionalization of 

structures over time. Indeed, defining when a structure gets to or approximates a 

condition of long-term stability will always be problematic. Institutional consolidation 

studies would require using other approaches (see Child 1997 for some useful 

guidelines). 

What the analytical and conceptual framework constructed here can do is identify 

the multi-level circuits constructed by structured or situated agents to achieve a certain 

multi-level rule configuration (a structure of governance) that can be effective in 

advancing the ends of some participants in governing bodies. I suggest that applying such 

framework of analysis is useful for identifying nodes at which power can be more 

effectively deployed to resist or transform structures of governance in certain direction 
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(progressive or regressive). 1 will return to the potential utility of this approach below. 

First I shall present in detail my understanding of rules. 

To operationalize the framework of analysis outlined above, we need to move to a 

categorization of rules which can be used as a heuristic device to disentangle and 

interpret structures of governance. 

In her conceptualization of rules, Ostrom (1986) captures the framing property of 

rules; that is how do rules enable and constrain social practices in organizational settings. 

She considers rules as linguistic entities used to change the structure of incentives and to 

achieve order and predictability in defined situations, representing the channels through 

which actors attempt to control outcomes. It is important to note that control is not 

performed directly or deterministically; it is only possible by changing the rules 

establishing the context in which decisions are taken. 

Ostrom (1986) suggests that implicit or explicit efforts by individuals to achieve 

order and predictability entail: setting up a set of positions in decision-making bodies 

(position rules): defining how participants enter or leave a position (boundary rules); 

specifying the actions each position is required, permitted or forbidden to take (authority 

rules); specifying the set of outcomes each position is required, prohibited, or pennittcd 

to affect (scope rules); prescribing how collective decisions are taken (aggregation 

rules); defining channels of communication and the types of information to be used 

(information rules); and prescribing how benefits and costs are to be distributed (payoff 

rules). It is important to notice that these formal or informal (written or unwritten) rules 
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are replicated at each level and they are subject to change through the instance of rules 

changes. 

Disclosing the rules in place in a particular social setting will enable us to "map" 

the functioning of governing bodies, disclosing the mechanisms/procedures through 

which structures of governance get articulated across functional levels. As Cleggg (1989) 

argues, rules are not static; instead they are fragile, ambiguous, unclear and subject either 

to reproduction or transformation, depending on the outcomes of social struggles. This 

position holds that rules are always open to resistance and change. By tracing the 

complex web of formal and informal rules framing a social process, we will be able to 

examine what mechanisms actors use to attempt to affect outcomes and to evaluate the 

power relations created in the process of governing others. At this point it will be possible 

to construct a firm base for suggesting ways to challenge existing power configuration by 

changing given social rules. Indeed, this analytical framework will enable to thje 

identification of critical nodes where decisions affecting power arrangements are taken, 

who is responsible for sustaining or imposing rules that frame social actions, and what 

strategic actions can be taken to change the structure of the situation. Ostrom is explicit 

about how rule change can affect outcomes (1985, p. 5): 

Rules are the result of implicit or explicit efforts by a set of individuals to achieve 

order and predictability in defined situations by; (1) creating positions (e.g.. 

member, convener, agent, etc.); (2) stating how participants enter or leave positions; 

(3) stating which actions participants in these positions are required, permitted, or 
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forbidden to take; and (4) stating which outcomes participants are required, 

permitted, or forbidden to affect. 

Ostrom also makes an important distinction between informal rules and formal rules 

(Ostrom, 1986: p. 6): 

That rules have prescriptive force is another characteristic. Prescriptive force means 

that knowledge and acceptance of a rule leads individuals to recognize that, if 

breaking the rules, other individuals may hold them accountable... The term "rule" 

should not be equated with formal laws. Formal laws may become rules when 

participants understand a law, at least tacitly, and are held accovintable for breaking 

a law. Enforcement is necessary for a law to become a rule. Participants may design 

or evolve their own rules or follow rules designed by others [emphasis in the 

original]. 

For Ostrom, then, rules are human creations and are not outside social interaction. A rule 

is a rule only if it frames actions and decisions within defined situations. Although rules 

do have the capacity to constrain action, actors can also make use of their own rules. This 

claim recognizes that, indeed, broader rule systems constrain social life (e.g., criminal 

laws: murder is a federal offense) but also that the actor's capacity to exercise agency by 

putting in place or creating rules always exist. The creation of rules has the potential to 

challenge broader and seemingly more stable rules: if individuals decide not to marry or 

raise a traditional family, the whole institution of patriarchy, for instance, could be 

challenged. Implicit in the constellation of rules constituting a more or less stable 

institution, are multiple power relations unfolding in the continuous flow of social life. 
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Power is everywhere. At the level of structures, governance constitutes a volatile 

achievement of power relations and defines, at the same time, how power can or can not 

be exercised. 

To illustrate the utility of Ostrom's categorization, let us consider a situation in 

which a decision will be made regarding a deteriorated urban area that represents, for 

some people, cultural and/or historical values that must be preserved at all costs. Let us 

assume that a governmental unit strongly influenced by a liberal agenda designs a plan 

aimed at accommodating private investment and fostering economic development by 

destroying "obsolete" urban artifacts and clearing the site to accommodate investment 

(policy-making level). Once the project comes to the attention of the public, several 

competing discourses will emerge (e.g., neighborhood associations, private investors, 

local government, historical preservation societies, etc.); this sets the stage for struggles 

to control the decision making process that will define the destiny of this singular urban 

place. 

Eventually, positions with the capacity and reach to exercise power (structural side 

of power) will agree on forming an organization to administer the process, putting in 

place a range of position, boundary, scope, authority, and aggregation rules (formal and 

informal). This set of rules will define who will have a voice in the process, who will 

have the capacity to affect outcomes and who will be excluded. Neighborhood 

associations and the local government will probably be called on to participate (position 

rule), but aggregation rules could exclude them from affecting outcomes, which could 

lead to resistance within the organization and beyond (agency side of power). 
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In this setting, although actors come into play endowed with certain strategic 

channels to exert control (e.g., aggregation rules prescribing how public officials can 

make decisions), there is no certainty about the outcomes of the process nor about the 

power arrangement that will result from it Structured agents operating strategically under 

a set of possibilities and constraints are the ones who will define outcomes and the way 

benefits and cost are to be distributed (payoff rules). If, say, groups defending the 

historical nature of the site deploy strategies to effectively challenge existing power 

configurations and impose certain views, a structure of governance will take form, which 

could entail changing rules, for instance aggregation rules at the implementation level. 

This new structure of governance, in turn, could be eventually replicated in similar 

situations where pockets of resistance to traditional governmental strategics might trigger 

changes at the policy-making level, such as putting in place a set of rules giving the local 

community a voice and a vote in the decision-making process. 

To operationalize this framework in the next scction I present the research strategy 

used to analyze two "emblematic" projects taking shape in the cities of Santiago and 

Concepcion, Chile. The task will be to uncover the constellation of formal and informal 

rules that give certain individuals and parties the capacity to affect urban decision making 

and the ways power configurations can be more effectively challenged. 
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2.6. Research Strategy and Methods Used 

The notion of "structures of governance" I developed in the conceptual sections, 

constitutes, a concept that has empirical purchase. If structures of governance are defined 

as "multi-level sets of social rules" and rules, in turn, as socio-discursive prescriptions 

constraining and enabling social practices at lower functional or institutional levels, we 

are in a position to map how rules articulate across interlocking levels. Further, given that 

multi-levels rules "structure" the situation faced by actors, and that they are human 

creations subject to change, structures of governance represent power relations by 

themselves, and also define the channels through with power can be exerted. I conceive 

structures of governance as volatile achievements (see 2.5.), in motion, always subject to 

transformation (via rule changes). Eventually, if researchers are able to interpret 

governing practices via the concept of "structures of governance", they will be able to 

engage in political discussions about, for instance, how more effectively to move 

governing arrangements along more progressive lines (however defined). 

The research strategy that I apply (Chapter 4) and evaluate (Chapter 5) is aimed at 

mapping the functioning of interlocking rules. To identify social rules I conducted semi-

structured interviews with strategic actors operating at different functional levels and I 

analyzed documents to disclose formal, written rules. In this section I present the phases 

of the empirical work I conducted. I complement this section with a listing of the 

positions interviewed (Appendix A and B), an outline of interviews (Appendix B), and 

matrices of rules in place in both case-studies (Appendices D and E). 
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I used a five-step research strategy to study structures of governance in place in 

both urban initiatives. 

First. Case-study selection. Rather than studying large plans or general policies, I 

was interested in the deployment of power in micro-situations, which reflected my 

understanding that the construction, destruction and/or reconstruction of urban landscapes 

are outcomes of power being exerted at different nodes, not the result of a process 

emanating from a single source, such as a policy, a planning instrument, or an influential 

agent (see section 2.4. for further elaboration of this idea). When looking at city 

dynamics, then, the analytical attention moved from macro-processes to multiple micro-

situations unfolding in given contexts. 

The case studies had to fulfill eight basic criteria; (1) overt attempts to change the 

meanings people ascribe to placcs, (2) deliberate efforts to attract investment, (3) 

relationship y to broader policies, (4) significant impacts on the urban landscape and 

society, (5) direct attempts to control society and urban space, (6) functional levels at 

which positions operated, (7) willingness of potential informants to participate and (8) 

availability of information. 

The first two criteria respond to my interest in studying processes reported in 

advanced capitalist economies (e.g.. Short et al. 1993, Roberts and Schein, 1993) but that 

remain unexamined in Latin American settings. Studies about the social construction of 

cities and about strategies deployed to attract capital investment have been largely 

confined to cities in advanced capitalist societies. The third criterion responds to the need 

to place projects into larger contexts; the two cases 1 selected are emblematic in terms 



89 

that they represent a way of moving forward a strategy aimed at positioning Chile as a 

key business center for the Latin American region. In addition, these initiatives respond, 

on the surface, to an economic logic derived from the deep penetration of neoliberal 

discourses in society. The fourth criterion, significant impacts, is relevant since 1 am 

interested in generating strategic knowledge that eventually can be applied by actors 

traditionally marginalized from decision making. The fifth criterion is a consequence of 

my attempt to uncover the channels through which power is exercised. The six criterion 

points to the methodological need to distinguish the functional level at which actors 

operate. In some potential case studies I considered it was difficult to account for distinct 

levels, either because projects were at a very early or late stage of development. The last 

two criteria respond to practical needs. 

The two case studies described in Chapter 3—the North Rivera Project in 

Concepcion and the Portal of the Bicentenary in Santiago—attempt to capture private 

investment by reconstructing symbolically and materially important segments of these 

cities, and they are part of a broader strategy implemented by liberal political authorities 

to position the country within the regional economy. The North Rivera Project is an 

initiative intended to regenerate Concepcion's riverfront. As Basset et al. point out (2002: 

p. 1757-1758) these kinds of projects offer good examples of the operation of public-

private partnerships in increasingly competitive urban environments and often are 

discursively represented as symbols of successful transition to a new form of governance 

(see 2.2.). The same argument can be made for the Portal of the Bicentenary Project, 

which involves dismantling and re-imagining a space occupied by a military and civilian 
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airport. These large-scale projects, then, are not only interesting by themselves, in the 

context of this investigation they serve to illuminate how structures of governance are 

created and re-created in the continuity of daily life by structured agents holding 

particularistic interests. 

Second. Having selected the two case studies 1 evaluated preliminarily how actors 

organized to realize the projects and I identify two methodological entry points. I 

conceive an entry point as an organization, a concrete unit of decision making situated 

within the broader institutional framework through which strategic actors with the reach 

and capacity to affect outcomes coordinate public and private parties in the execution of 

urban initiatives. 

During pre-dissertation fieldwork (summers 2001 and 2002), I collected and 

examined documents describing the North Rivera Project and the Portal of the 

Bicentenary Projects, as well as information of other projects later discarded. 

Documentary evidence and informal conversations with colleagues and policy makers, 

allowed me to identify organizations involved in the realization of these projects and 

some actors holding positions within these organizations. The NRP has a coordinating 

office, the North Rivera Office, headed by a Chief Coordinator. The Chief Coordinator 

functions at the implementation and operational levels, and there are two units operating 

exclusively on the ground, at the operational level: the Social Unit and the Technical 

Unit. In the case of the Portal of the Bicentenary, there is a General Manager who works 

within the structure of the Ministry of Housing and Urban Development and acts at the 

implementation and operational levels. Further, an informal and preliminary interview 
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with the General Manager made it possible to identify two units at the operational level 

where important decisions were taken or binding recommendations were made: the Panel 

of Adjudicators and Advisory Committees. 

Third. Identifying the key actors and distinguishing the levei(s) at which they 

operate were critical steps in the research process. The literature suggests that experts, 

politicians, and business interests have become central actors in liberal democracies, in 

Latin America and elsewhere (Guerra Rodriguez, 1997; Miller and Rose, 1990; E. Silva, 

1996; P. Silva, 1998). Consistent with an articulation of functional levels rather than 

administrative or geographic levels; a less deterministic rationale suggests paying 

attention to position and boundary rules, which define the actors that can exert influence 

by setting conditions for realizing projects. Examination of documentary evidence and 

informal interviews with colleagues allowed me to make a preliminary identification of 

actors with the capacity to affect the realization of the urban initiatives under 

consideration. Further, to refine the list of key actors 1 conducted undertook exploratory 

formal field research in Concepcion in September 2002. I conducted non-structured 

interviews with three positions in North Rivera Office identified earlier. Interviews were 

targeted at disclosing formal and informal position and boundary rules, along with an 

initial assessment of the scope rules defining the reach of each position. This activity 

allowed me to tentatively list key positions within NRO (the Head of Social and 

Technical Units, personnel from the Municipality of Concepcion, professionals and 

technicians of NRO. professionals of Regional Branches of different Ministries, former 

Coordinators, etc.). In addition, these informal interviews permitted me to identify 
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positions outside the NRO that would have the capacity to affect outcomes at different 

levels (e.g., investors. Director of the Regional Chamber of Construction, neighborhood 

associations, community leaders, etc.). In the following months I tried to contact these 

potential actors arrange meetings for the second phase of fieldwork (November 2002 and 

January 2003). My extended stay in Santiago between June 2002 and July 2003 allovved 

for a less rigid structure for the selection of strategic actors in the case of the Portal of 

the Bicentenary and it is difficult to define clear cut phases. 

The selection of case studies and the identification of strategic actors and the levels 

at which they operated were overlapping tasks. The research strategy deployed was far 

from linear. There were several instances when I had to reconsider decisions. In selecting 

case studies, for instance, I had to discard cases that preliminary research showed were 

impossible, difficult or costly to access key informants (e.g., the renovation of the Buenos 

Aires' docks). Some projects in Santiago were discarded as well since they where already 

in place and the structure of governance that shaped them was no longer observable. 

Fourth. I examined the rules that at each level framed social interaction and 

decision-making processes. For this purpose, I conducted semi-structured interviews with 

strategic actors and the affected community. 

In the ca.se of Concepcion, having identified strategic positions during the 

September 2002 fieldwork, I conducted a round of interviews during two weeks field 

research in November 2003. I conducted 12 semi-structured interviews with personnel 

working within NRO, professionals who had worked in the NRO. personnel from the 

Municipality, and personnel from the regional branch of Ministry of Housing and Urban 
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Development (see Appendix A). Each interview lasted on average 70-90 minutes and was 

tape recorded and then transcribed. During a visit to Concepcion in January 2003,1 did 

two follow-up interviews and a new interview with a former Coordinator of NRO. Many 

of the position interviewed were later contacted via email, telephone, or fax to clarify 

certain points (March-April 2003). 

In the ca.se of Santiago, the more fragmented nature of the research process meant 

that the phase of identification of actors was much longer and overlapped with formal 

interviews, extending between August 2002 and July 2003.1 identified and interviewed 

14 positions in the Ministry of Housing and Urban Development, in the Municipalities of 

Cerrillos and Maipu, and in the Regional Government. 

In interviews with people directly or indirectly engaged in the organizations moving 

these projects forward, I asked specific questions about the formal and informal rules 

structuring the situation. Actors holding positions in decision-making bodies were asked: 

what procedures/mechanisms are followed to define positions (position rules); how are 

participants chosen, under what conditions do participants enter/leave a position 

(boundary rules); what are the main responsibilities/functions of each position and what 

activities is each position required to perform (authority rules); what aspects of the 

project is each participant able to modify, what decisions are beyond their reach (scope 

rules); what specific functions do each have in decision making and how are decisions 

taken (aggregation rules); what information is considered in decision making, who 

provides that information, to whom is the information distributed (information rules); 

how are the benefits and costs of the projects distributed (payoff rules) (See Appendix B). 
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I also conducted 20 non-structured interviews with potential investors, business 

representatives and community leaders (8 in Santiago and 12 in Concepcion). Unlike 

actors within the North Rivera Office or the Ministry of Housing and Urban 

Development, these were "outsiders" in the sense that their interaction with the 

organizations was more sporadic, but not less meaningful, as we shall see later. These 

positions were asked to provide a general view of the project and describe the ways, if 

any, they had participated or collaborated in its planning or execution. The ways in which 

these positions related to the projects were then contrasted with the rules filming the 

operation of the organization involved in the implementation and operationalization of 

the projects. This task enabled the disclosure of what mechanisms were used by strategic 

actors to exclude/include investors/neighbors from effective participation and what 

strategies the community and investors deployed to make their voices heard. At this level 

of analysis special attention was placcd on the differential capacity that each group of 

actors possessed to affect outcomes and the latitude they had to reach strategic nodes of 

decision making. 

To add to the material gathered through interviews, I rely also on documentary 

evidence (land use plans, formal laws, administrative orders and regulations), which were 

very useful sources to identify formal rules in place. 

Fifth. To collect and analyze the information I followed a "backward analysis'"; that 

is, I began with the more concrete level, the operational level and then moved up to the 

policy formulation level. I started with what can be called local centers of power, 

examining how power was deployed through strategies and tactics, and the sets of rules 



95 

allowing forms of cooperation, convergence, resistance and confrontation to unfold. As 

argued in the conceptual sections, strategies are always situated, framed by broader rules; 

therefore 1 then moved on to identify rules that at broader levels were enabling and 

constraining localized practices and strategies. Given the difficulties involved in 

arranging meetings with high-ranking politicians and public officials (e.g., the Minister of 

Housing and Urban Development), to identify the rules in place at the policy making 

level I mainly relied on secondary sources, especially work done by a number of 

researchers who have examined the influence of Chile's drastic neoliberal reform on the 

1 ̂  
functioning of the state apparatus and on society in general (see 4.4.). 

The strategy of first describing the rules at lower levels and subsequently asking 

what set of rules were enabling or constraining the construction of lower-level rules 

facilitated the examination of the interconnections among levels, since it allowed me to 

confront the events at lower levels with fewer preconceptions about how things 

should/could be working. Of course, unbiased observations and interpretation is hardly 

possible and, in fact, the first round of interviews gave me certain preconceptions. Once 1 

interpreted and mapped the main rules in place that giving certain actors the capacity and 

reach to affect urban outcomes, I compared both case studies in order to examine to what 

extent these initiatives are similar in terms of power arrangements and channels open for 

exercising power. I used two diagrams (figures 8 and 9) to depict the interconnections 

" I did attempt to interview the Ministry of Housing and Urban Development, but this proved impossible. 
As a potential future candidate for the Presidency of the Republic, he is usually "on the move" and his 
agenda is heavily protected by a number of advisors and an impenetrable administrative staff. 
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among actors, how they engaged each other in the decision-making processes, and the 

ways in which information was produced, accumulated, and distributed. 

This anal>tical framework derives from the notions of structure of governance and 

situated actors, and from considering technologies of government as the "engine" moving 

the process of structuration of governance forward. Examining multi-level rules framing 

decision making provides a way for specifying connections among levels, as well as 

defining what channels social actors can use to affect outcomes (agency side of power). 

Governance practices framed by social rules generate power arrangements among 

participants in governing arrangements and among decision makers and the affected 

community. This approach, then, enables the study of structures of governance as 

structures of power. In addition, it allows consideration of the differential capacity of 

actors (structural side of power) to take into account the local circumstances in which 

projects unfold. Indeed, local contingencies define the problematic faced by decision 

makers and influence the type of strategies and tactics actors deploy to attain certain 

ends. In Appendix C and D I summarize the rules in place in both case studies 
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3. CASE STUDIES 

In this Chapter I present each case study. I explain the context in which these initiatives 

unfold and then their major features and expected outcomes. 

3.1. North Rivera Project: Setting the Local Context in National Perspective 

The North Rivera Project (NRP, hereafter) is taking place along the Bio Bio riverfront in 

a sector known as the "Costanera", in the city of Concepcion, Chile. Concepcion is 

located 500 kilometers south of Santiago, the capital of Chile, and is part of the Bio-Bio 

region. Concepcion's metropolitan area is composed of 7 municipal governments, which, 

since the municipal reform of 1992, are elected bodies presided over by a Mayor and a 

Municipal Council. With a population of 800,000 inhabitants, Concepcion is the third 

largest urban center after Santiago (4,000,000 inhabitants) and Valparaiso—Vifta del Mar 

(1,100,000 inhabitants). The main economic sectors of the region are concentrated in the 

Concepcion area, together with infrastructure including ports, road networks, educational 

facilities, and so forth. Poverty affects about 12% of the population. 

Concepcion's downtown area is located approximately 4 kilometers from the Bio-

Bio River. Until the year 2001, a large shantytown, old industries, rail facilities and 

swamps occupied the riverfront, disrupting movements and creating a barrier and a self-

contained area (the Costanera area). The formal local land use plan in place had very 

limited practical effects, being ineffective in controlling and managing urban growth, as 
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illustrated by the illegal settlement of around 1200 poor families. The material 

appropriation of the area by poor families began in the late 1930's continuing until the 

mid 1980s. Figure 2 shows the situation in the Costanera Area in the early 1980s. 

Figure 2. The Costanera Area, early 1990. 

Source: Oficina Ribera Norte, archive digital. With Permission. 

NRP encompasses 145 hectares which is equivalent to approximately one-third of 

Concepcion's central business district. Architects, planners, local managers always have 

had in mind connecting the core of the city with the river. As the former head of the 

Regional Planning Office (SERPLAC) stated in a personal interview: 

The city has had a long lasting desire to connect the city with the river, and to 

recover land along the river; many studies have been conducted. One done by an 

architect in 1990 proposed an objective image, without any sort of public 
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participation and, therefore, generated strong resistance, since a bunch of poor 

people lived in the area, specially people who worked in informal jobs in the 

downtown sector... .After the democratic government took office [1990], and when I 

was in charge of the regional office of the Ministry of Housing and Urban 

Development, it was decided to recover land without moving the people living in the 

area. The idea was to concentrate people in a site within the Costanera area, 

liberating terrain of great value for urban development projects [emphasis mine].'"^ 

In this statement, the subject is "the city", insinuating that "the city" represents the whole 

community and encompasses the interests of each citizen. Yet, there are specific 

governmental officials and private investors interested in re-imaging the place, either to 

advance their careers, to invest in real estate or to realize urban projects. However, the 

project has faced strong opposition from a politically very active community. There are 

four main neighborhood associations in the Costanera area, most of them under the 

influence of the Chilean Communist Party, which has a long tradition of well-organized 

resistance against projects driven by private speculative interests. In addition, the 

demands for public participation were escalating since Chile recovered its formal 

democracy after the former dictatorship headed by Augusto Pinochet lost a referendum in 

1988. 

During the 1980s social movements (comprised of students, homeless organization, 

the unemployed, neighborhood associations and others) were active oppositional forces 

to the authoritarian regime, and they reached important degrees of mobilization and 

Interview with the former Head of Regional Office of the National Planning Ministry (SERPLAC). 
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political influence. During the 1990s their relative strength and capacity to mobilize 

masses diminished, as a new democratic government slowly consolidated (see Paley, 

2000 for a critical overview). 

Given the variety of interests at play, the North Rivera Project was the first of its 

kind in Chile and posed a huge challenge to governmental organizations that traditionally 

had worked in very hierarchical and technical ways. As Gross (1991) points out, during 

the authoritarian regime (1973-1990) there was practically no effective instance of public 

participation and land use decisions only considered strict economic rationality. In 

addition, the deep penetration of free-market ideologies meant opening channels through 

which Chambers of Commerce, Chambers of Construction, bankers, investors, 

speculators and owners of large holdings could exert power. The capacity of economic 

elites to exercise influence gets reflected in the words of the President of the Chamber of 

Construction of Concepcion: 

Look, the Chamber of Construction has been invited to participate in the prqjcct; we 

have had extraordinarily good relations with the people managing it. The project's 

officials understood that it is not only a public initiative. They need the private 

sector for its implementation. We have been able to "sell" ourselves as a chamber. I 

am a supporter of the project, that is the reason why we are investing so much 

money in it....[W]e have direct contact with public officials and, if we think they 

arc selling too high, we just come to their office and tell them: "Look, my dear 

friend, do not put this site so high, take into consideration the economic situation. 

Concepci6n, November 2002. (English translator: Hugo Marcelo Zunino) 
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sell at a lower price and then see what happens" Do they concur? Yes, they have 

assimilated the idea.'^ 

Under these circumstances, public officials attempted to implement a project balancing 

the interests of the pobladores^^ and the private sector. Each, in their own way, had 

capacity to exert power; the former by protesting and mobilizing, the latter by 

conditioning investment and influencing politicians. 

3.2. Re-imagining Concepcion's River Front 

Slogans such as "Concepcion facing the River" or "Concepcion meets de Bio-Bio" are 

common in discourses of the public authorities. The Ministry of Housing and Urban 

Development (MINVU, hereafter) proclaimed in public during the inauguration of a 

public park in the Costanera area (Diario La Tercera, March 2003. Accessed March 27 

2003): 

With the building of this beautiful park, we do not only contribute to a better quality 

of life for thousands of families, but also continue to work toward the bicentennial, 

in such a way that Concepcion can integrate fully into the XXI century, looking 

definitely at the river. 

[My translation] 

In the official discourse, Concepcion assumes the place of the subject, without identifying 

who is going to be "looking at the river" and who is going to be excluded. 

Interview with the President of the Chamber of Construction of Concepci6n. Concepcion, November 
2002. (English translation: Hugo Marcelo Zunino) 

Pobladores is a Chilean expression that refers to low-income people living in marginal areas. 
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The North Rivera Master Plan will guide the development of about 140 hectares; 

most of them publicly owned. 

The two main objectives of the project are (Contreras, 2003): 

• Allow the expansion of Concepcion's central area towards the river, "recapturing" 

80 hectares to attract private investment and build large-scale urban projects and 

• Consolidate a new residential neighborhood in the Costanera sector, giving a secure 

solution to approximately 1200 families, most of them previously settled irregularly 

in the Costanera. 

The project proposes a highway of 18.5 kilometers, the construction of a third bridge on 

the Bio-Bio River (finalized in October 2003), 15 hectares of urban parks, new buildings 

for the Regional Government (a new City Hall), and a theater and a convention center 

("The Pavilion"). The first 500 units of public housing were inaugurated in 2001. It is a 

high-density development with 20% of the surface reserved for public parks and urban 

infrastructure. The project attempts to recover public investment by selling parcels of 

lands to national and international investors. 
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Figure 3. The North Rivera Project. General Master Plan. 

Source: Oficina Ribera Norte, 2003. Accessed September 20 2003. 

The new bridge can be seen on the bottom left of the drawing (A). Two major public 

parks form a "T", with one axis along the river and the other in a north-south direction 

(B). The park connects the downtown's main street (Barros Arana) and the river. At each 

flank of this "T" there are areas reserved for real estate investment (C). The highway 

along the riverfront represents the main east-west corridor, providing regional 

accessibility. The new social buildings are located to the left (west) of the bridge (D). The 

residents moved to the west of the bridge formerly occupied area now reserved for 

private investment. Several illegal housing units still remain near the riverfront. 

Authorities plan to relocate the people still living in irregular situation along the 

riverfront in 2004-2005. 
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Although the authorities claim that the plan integrates different sectors of the 

society, the bridge clearly acts as a barrier between the displaced population and the 

space for capital investment (Figure 3). 

Figure 4. The New Bridge and the Social Sector 

Source: Oficina Ribera Norte, archivo digital. With Permission. 

South of the new highway, two highly symbolic artifacts are planned—the new City Hall 

and a convention center (The Pavilion). They are designed to change the meanings people 

ascribe to the place and they are heavy marked by a new aesthetic. Officials expect that 

these two buildings will enhance the capacity to attract capital investment, increasing the 

profitability of urban projects (Figure 5). 
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Figure 5. New "Urban Artifacts" in Concepcion 

Planned City Hall 

Planned Theater/exhibition 
center. "TTze Pavilion'' 

Source: Centro Pentacotino, 2003. Accessed September 18 2003 

In these projects we can read how the image of place is being reconstructed, imposing 

metaphors that imply "progress", "velocity", "technology"; signaling a radical break from 

the past. 

The designers of "The Pavilion" had several goals (Centro Pentacotino, 2003. 

Accessed September 18, 2003): 

Temporality: the project lies between the city of today and the city of the future. A 

place of transitory meeting between a space of transformation (city ) and a space of 

information (city of the future). 
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Information: the Pavilion is designed to manage a range of information, a container 

of information. 

Inter-media space: the space explores the juxtaposition between architectonic space 

and virtual environments. The last and most integral part of the technological 

revolution, becoming a parallel world, an unlimited extension of our limited world. 

The spatial and temporal juxtaposition of these two realities, the city of the present 

(transformation) and the city of the future (information), reveals an "Inter-Media" 

space. 

[My translation] 

The claim to be building a more integrated, democratic society, appears in contradiction 

to the spatial configuration: poor families are concentrated in nearby sites that are 

separated by a physical and psychological barrier (the bridge) and new facilities are 

envisioned for the use of urban elites. 

3.3. Portal of the Bicentenary: Setting the Local Context in National Perspective 

As Chile prepares to celebrate 200 years of independence in 2010, state officials have 

initiated a wide campaign to exalt the occasion and use it to frame governmental 

programs covering different arenas, including urban development. The bicentenary is 

providing, then, the necessary discursive context to realize "mega-projects"; and a formal 

but largely ignored Bicentennial Commission was formed to coordinate initiatives around 
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the country/^ The urban project that has received the major attention from political 

leaders is the Portal of the Bicentenary Project, taking place in Santiago, the capital of 

Chile. Santiago, with a population of nearly 4.5 million, has a high degree of social 

segregation, severe environmental problems, a lack of infrastructure and acute 

transportation problems. During the last few decades urban development policies have 

changed drastically, deeply affecting the social and physical structure of this metropolis. 

A state-led development policy in place for decades (1925-1975), was abruptly 

interrupted by deep neoliberal reforms implemented by the authoritarian regime from the 

mid 1970's onwards (see Gross, 1991). One result of the liberalization of land markets 

was a development pattern based on "clusters", identifiable by certain levels of service, 

infrastructure, equipment and social connotation. Many authors have linked this policy 

trend to a rapid extension of the urbanized area and the emergence of a number of urban, 

social, and environmental problems (De Mattos, 1996, 1998. 1999; Dockemdorff et al., 

2000; Rodriguez and Winchester, 2001; Romero and Toledo, 1998). 

The return of formal democratic rule in 1990 did not alter this urban development 

trend, although there have been efforts to guide market forces to reach social and/or 

environmental ends. The PBP represents such an attempt, aimed specifically at 

constructing a middle-class neighborhood with high infrastructure and environmental 

standards in an area formerly occupied by a civilian-military airport. The Ministry of 

The Bicentennial Commission was created directly by the President of the Republic. Although formed by several 
well-known intellectuals, artists, architects and politicians the Commission has no formal rules that could open 
channels to affect urban outcomes. Even the effects of the informal rules of the Commission were significantly 
diminished when political turmoil erupted in the mid 2001. Since then, the Commission has been largely a symbolic 
entity and the management of urban public projects contemplated in the Bicentenary Plan remains under the control of 
the Ministry of Housing and Urban Development (personal interview with the Head of the Bicentennial Commission, 
May 2003). 
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Housing and Urban Development stated in its official website (Ministerio de Vivienda y 

Urbanismo, 2003a. Accessed October 4, 2003): 

The intention is to highlight quality of life, public space, and public services in 

order to provide high living standards for residents and improve the general living 

conditions in the surrounding area. The idea is to respond to the needs of middle-

class citizens in terms of equipment and infrastructure: education, health, recreation, 

sport, commercial service and public transportation. The project should take 

advantage of its location to provide privileged urban and regional cormectivity. 

[My translation] 

The project administrators contemplate dismantling the Cerrillos airport, moving it to 

new installations in Santiago's International Airport. The 245 hectares (604 acres) that 

will be vacated are approximately 10 kilometers from downtown, and can accommodate 

a new "city" of 150,000 inhabitants. According to Contreras (2003), the aim of the 

project is to refurbish the area in urban, economic, and social terms, integrating this large 

parcel of land, equivalent in size to the Santiago's downtown, into the functioning of the 

urban system. Although the project emphasizes the role of state actors in providing social 

and urban amenities, the role of private investors remain a central concern for Ministry of 

Housing and Urban Development (MINVU), a stated in official documentation 

(Ministerio de Vivienda y Urbanismo, 2003a. Accessed October 4, 2003): 

Public intervention such as the one in this project is not aimed at substituting the 

role of the private sector in real estate markets. The State will exercise a leading 

role at the planning and design stages, providing better business opportunities to the 
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private sector through the supply of land with infrastructure and services in the 

framework of a coherent project that assures high quality of life. 

[My translation] 

As seen in figure 6, the Cerrillos is an area detached from the surrounding residential 

districts and the city as a whole. In fact, very few people from the surrounding area have 

even entered the local airport. 

Figure 6. Aerial View of the Cerrillos Area 

Source. Ministerio de Vivienda y Urbanismo, 2003b. Accessed October 8,2003. 
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The residential areas surrounding the airport are composed of social housing and 

marginal settlements; poverty affects approximately 35% of the population of the 

Municipality of Cerrillos, the local administrative unit where the project is taking shape. 

One of the main critiques launched against this initiative is that the project represents a 

picturesque residential subdivision, a ghetto inside a poor neighborhood (Diario El 

Mercurio, 2002 September). This critique could be extended to questioning the real 

feasibility of the plan, which involves moving middle-class citizens, concentrated in the 

north and east side of Santiago, to an area that has negative social connotation to the 

middle social strata. The actual dilemma of the project is how to generate enough 

incentive to trigger this movement. These incentives are contained in the Portal of the 

Bicentenary Project and will be complemented with the construction of a light train 

connecting Santiago's downtown and Cerrillos. The need to offer clear incentives is 

manifested in the formal discourses of MINVU: 

The quality of urban service should become a distinctive feature of the Bicentenary 

Portal, therefore an element of identity that will attract potential demand.'^ 

In 2002, to receive feedback and elicit the urban visions of well-known architects, the 

Ministry convoked an "International Contest of Ideas". Seventy-one plans from around 

the world were collected and the winning project—"The City of the Wind"—had large 

media coverage. This project is intended to be the main input for the final Master Plan of 

the Bicentennial Portal, now under elaboration by an international conglomerate 

integrated by the architects of the "City of the Wind". The final master plan will include 
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an urban analysis, a market study, a business plan for the management of the area, a 

marketing plan, and a strategy to "position" the project in the international market. The 

master plan is understood as a navigation chart that will define the course of action, 

incorporating all the elements of the project into one coherent vision to guide the future 

development of the area as a whole. 

3.4. Re-imagining Cerrillos 

The winning plan of the Contest of Ideas is depicted in figure 7. 

Figure 7. The City of the Wind, General Plan 

c: li 

B 

A 

Source: www.minvu.cL accessed September 2003. 

Ministerio de Vivienda y Urbanismo 2003a. Accessed October 4,2003. (English translation: Hugo 
Marcelo Zunino) 
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Basically, the project is structured along an East-West corridor, the "Corridor of the 

Wind" (A), leaving space for private investment in development projects at both sides of 

the central park (B). Social housing areas neighboring the site (C) do not appear to be4 

connected by main corridors. 

Based on a review of the project in the electronic journal PRANA (2003) the 

proposal emphasizes the notion that the city operates as a system composed of two basic 

sub-systems: infrastructure and urban spaces. By connecting the site via a light train and 

establishing urban use, the project attempts to integrate the Cerrillos area into the 

functioning of Santiago. One distinctive aspect of PBP is the construction of a Corridor 

of the Wind, which will occupy the site of the main airstrip. Architects justify this urban 

element by appealing to the naive idea that it will enhance the flux of air from coastal 

areas and alleviate, in part, the air pollution problem of Santiago. Of course, no analysis 

of the potential benefits of this idea is incorporated into the plan, leaving this corridor as 

a devise, an artifact to surprise and trigger the imagination of others, working as a way to 

increase the superficial attractiveness of the plan. 

Along a similar vein, the architects proposed installing at the entrance of this 

corridor several windmills to produce energy, in another effort to activate the imagination 

of people. The construction of windmills is not supported by studies, suggesting the 

symbolic role played play by these artifacts, which are new in the Chilean context (see 

figure 8). 
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Figure 8. Windmills Planned for the City of the Wind 

Source: Prana, 2003. Accessed October 2003. 

This heavily planned space symbolizes the progress of the Chilean nation, the celebration 

of the growth of the middle class, and the ordering of space into manageable and 

exploitable forms. Political leaders are using this plan to exalt the national sentiment in 

preparation for celebrating Chile's bicentennial (2010). 

In imagining the future of the area the principal advisor for the Mayor of Cerrillos 

affirmed in a personal interview: 

The Portal of the Bicentenary Project in Cerrillos is, without doubt, a spectacular 

transformation from the social and urban points of view, from any point of view! 

[I]magine....fl]t will transform completely the Cerrillos area—which is very 
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deteriorated in urban, social and environmental terms—is a new pole for economic 

and urban development. The presence of the Cerrillos Airport negatively affects the 

relevance and identity of the Municipality. The arrival of this new project will 

signify investment in commerce and high quality housing, which will, in turn, help 

19 to attract important mvestment. 

This statement shows a quite strong economic rationality. Although it could be argued 

that the project could potentially bring benefits to the Municipality through the increment 

in tax revenues, it lacks a critical view about the potential impacts on the surrounding 

community. The idea that the PBP is an exceptional opportunity for the Cerrillos area is 

widespread among municipal personnel. In the interviews I conducted in 2003, people 

working for the Municipality expressed little or no concern about possible negative social 

impacts, such as low income renters being forced to move because of increasing land 

values. They seem to view the project solely as a mean of improving the economic 

situation of the Municipal it> . 

Interview with an advisor for the Mayor of Cerrillos. Concepci6n, August 2002. (English translation: 
Hugo Marcelo Zunino) 
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4. MULTI LEVEL EXERSICE OF POWER 

In this Chapter I apply the analj^ical and conceptual framework constructed in Chapter 2 

to examine structures of governance moving forward and enabling the realization of the 

two projects described in Chapter 3. I begin by examining the condition in which both 

initiatives took shape, stressing the broader social context and the aims of some strategic 

actors. Following the research strategy presented in section 2.6., in section 4.2.1 examine 

the rules in place at the operational level, and subsequently examine the rules at the 

implementation and policy making-levels (4.3. and 4.4.). Based on power configurations 

in place, strategies and tactics deployed, and channels used to exert power, in the final 

section of this Chapter (4.5.) I offer a comparative analysis of these initiatives. 

4.1. Initial Phase 

In the case of the North Rivera Project (NRP, hereafter), its origins are tied to local 

circumstances, such as the aim of investors and public officials from the Regional 

Government to connect the core of the city with the river and the need to resolve the 

situation of illegal residents in the Costanera area. The voice of the pobladores became 

louder after formal democratic rule was reinstituted in 1990. A communist militant who 

presides over one of the biggest neighborhood associations of the Costanera area 

illustrated this point in an interview; 

We are making strong demands for us, the pobladores. I am speaking from 1990 

onwards, with all these issue of democratization going on, of representative civil 
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organizations and all that story....up to 1989 there were threats of moving us from 

the Costanera to distant locations.... This was supported by the Union of Architects 

here in Concepcion. First we appealed to our moral right to live in the Costanera 

area, because people living there did not only take physical possession, but also 

began to push for investment in sewer systems, running water and electricity. We 

started to organize neighbors, to make ourselves strong; we organized by sectors in 

Block Committees, and decided to fight for continuing to live in the Costanera. 

Finally the regional authorities had to listen to us. 

Thus, the initial attempt to move people from the Costanera area faced strong resistance, 

which was exerted by constructing "one voice" representing the affected community, the 

voice of the pobladores. The pobladores intruded in meetings where the political leaders 

and public officials were discussing plans that contemplated relocation and lobbied with 

regional and national officials from different state secretaries. The social pressure finally 

led the national government to decide on a program that combined moving the 

pobladores to a different site in the Costanera area and opening up space for private 

investment. According to neighbors of the Costanera, it was the Minister of Housing and 

Urban Development (MINVU, hereafter) at the time (1992) who personally guaranteed 

them that the project would not contemplate eradicating them from the Costanera area. 

Then, before the organization in charge of realizing the project took a definitive 

concrete shape, the pobladores were organized and engaged in negotiation with political 

authorities, building the capacity to exert power and alTect decision making. This had the 

Interview with the President of the Neighborhood Association of the Costanera area. Concepci6n, November 2002. 
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effect of pressuring the political authorities for solutions to their housing needs, making it 

necessary to consider them as a position (position rule) with the necessary reach to affect 

outcomes in the organization that was going to be created (scope rule). Not doing so 

would have triggered social pressure on and instability in the Regional Government 

(formed by positions appointed by the central government) and on the Mayor of 

Concepcion (and elected authority). 

Therefore, in a very early stage of the project, when there were few policy 

guidelines in place, when the regional branch of MINVU was unable to cope with the 

complexities inherent in the project, the pobladores through mobilization were able to put 

in place informal position and scope rules prescribing that people living in the Costanera 

were players and they had a say. Yet, the pobladores did not attempt to push this issue 

further by, for instance, intervening in the formation of the organization to get a stronger 

voice; a community leader reflected: 

The events just move on, we had no idea about the project, it caught us by 

surprise. Besides we were having strong internal discussions; while some 

wanted to continue our struggle and not move from here, others agreed on 

accepting the Minister's word and just wanted a good housing solution.^' 

Governmental officers put in place an information rule prescribing that details of the 

functioning North Rivera Office and of the project should be concealed from the 

neighbors. This early attempt to generate barriers for accessing information was 

(English Translation; Hugo Marcelo Zunino) 
Interview with a community leader from the Costanera area. Concepci6n, November 2002. (English 

translation: Hugo Marcelo Zunino) 
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facilitated by internal disputes that weakened pobladores' capacity to respond. 

Besides, in Chile there is a legacy of top-down ruling and lack of civic participation. 

For neighborhood leaders it was even difficult to conceive the idea that they could 

influence more covert policy-making processes. 

In late 1992 the policy-making level, through the Minister of MINVU, designated a 

position to deal with the North Rivera Project (NRP). This "Coordinator" worked within 

the normal structure of the MINVU "s regional office (SEREMI-MINVU, hereafter), but 

had remarkable influence on decisions affecting the Costanera area. The capacity and 

reach for exercising power came by the boundary rule used to designate this position; he 

was appointed directly by the Minister of MINVU, counted with the implicit support of 

the President of the Republic, giving him the necessary informal scope and authority 

rules to have a strong voice in decisions regarding the Costanera area. His decisions 

"counted" and were rarely challenged by regular SEREMI-MINVU personnel. The Chief 

Coordinator stated: 

I respond directly to the Minister, which means that the SEREMI-MINVU is not 

my boss. And that is extremely important, not because I have a good or bad relation 

with the SEREMI-MINVU. but because you have enough autonomy to push things 

forward....[A]t the beginning the former Coordinator faced certain resistance but he 

was very smart and began forming working teams with people from the region; as 

time went by, everyone stopped thinking of him as being a Santiagtlino (from 
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Santiago); then, I would say, he accommodated very well to the existing 

22 environment. 

The application of informal authority rules enabled the Coordinator to designate positions 

from the region to work with him; legitimizing, in this way, the project at the regional 

administrative level, opening up the way to intervene more effectively in decisions 

concerning the project. A second strategy that enabled the Coordinator to gain autonomy 

was the use he made of informal scope and authority rules to negotiate with the Habitat 

Program of the United Nations financial assistance to conduct studies. When the Ministry 

of MINVIJ signed the agreement (1994), the Coordinator gained not only political 

autonomy (to take decisions), but also financial autonomy to decide where and in what 

ways to invest monetary resources. The former Coordinator explained: 

In 1994 wc signed an agreement with the PNUD (Program of the United Nation for 

Development). Through the PNUD we obtained technical assistance and also 

administrative and financial autonomy to make things get on the move....[T]his 

allowed us to bypass traditional mechanism of the Chilean administrative 

organization, which made conducting preliminary studies extremely difficult. 

The agreement signed with the PNUD increased the capacity of the Coordinator to 

regulate the access to information by a set of informal information rules. Indeed, he had 

authority rules to contract expert studies, to accumulate technical information and to 

share it at his will. Since the project was in its initial phase and the regional 

Interview with the Chief Coordinator of NRO. Concepcion, November 2003. (English translation: Hugo 
Marcelo Zunino) 

Interview with the former Coordinator of NRO. Concepcion, November 2003. (English translation: Hugo 
Marcelo Zunino) 
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administrdtive apparatus quite divorced from the project, the information gathered was 

kept within the domain of the Coordinator. 

In the first years the political support from the policy-making level along with the 

degrees of autonomy gained by the North Rivera Project (NRP) by means of international 

assistance permitted the Coordinator to use his authority to increase the scope of 

decisions. In 1994 the Coordinator got in touch with a renowned group of architccts, the 

ones in charge of rebuilding Buenos Aires' old docks, and started conversations to 

develop a master and business plan for the area.^'' They were employed by MTNVU 

through the PNUD. During 1995 and 1996 the plan was discussed and, although no 

formal instance approved it, was the instrument that most heavily influenced the destiny 

of the space and of the people who lived there. The plan had the explicit consent of the 

Ministry of MINVU and implicitly from the President of the Republic. 

Neighborhood associations, having also a strong position and the necessary scope to 

affect decisions taken, were not passive. They backed NRP in many ways, including 

giving their explicit support to NRP in the elaboration of the plan and lobbying some 

influential regional and local actors, including the Head of the Regional Government and 

the Mayor of the Municipality, establishing a necessary bond between the pobladores and 

the NRP. This bond was usefiil for the pobladores to avoid the displacement that was 

promoted by different parties and for the NRP to demonstrate that they were acting "in 

For restoration and refurbishing of Buenos Aires' docks a public -private office was created, having the 
power to administer the project and collect the revenues generated from selling land or infrastructure. The 
area known as Puerto Madero that once constituted a large shanty town, now represents one of the more 
prestigious sites of Buenos Aires with luxury boutiques, the Hilton Hotel and a number of upscale 
restaurants. Although my initial attempt was to compare this project with the one being developed in 
Santiago, the political turmoil in Argentina during 2002 and 2003 made it impossible to conduct the study. 
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the name of the people", which was used to gain further political support and 

legitimization. 

We can say, then, that in the first phase of the project a partnership developed 

between the pobladores and the Coordinator, downplaying the influence of investors and 

some politicians, who were interested in clearing up the area as soon as possible to 

promote capital investment. In the early 1990s. the economic situation of the country, 

with and average annual GDP growth close to 7%, gave the investors economic capacity 

and the possibility to use informal scope rules to reach authorities in an attempt to affect 

outcomes. Yet, in this early stage of the project, political factors such as the necessity to 

consolidate an instable democracy, contributed in giving predominance to the voice of 

the pobladores. 

However, in the elaboration of the master plan no aggregation rules were in place to 

make public participation effective in altering outcomes. The Coordinator made use of 

informal authority rules to relegate both, the pobladores and investors, to consultative 

roles, having little or no influence on decision making. To approve the master plan, the 

aggregation rule in place was to have the approval of two strategic positions: the 

Coordinator and the Ministry of MINVU. The use of informal information rules was also 

important in this phase. In the elaboration of the plan veiy few people accessed the 

preliminary zoning proposal or business plan; the local government, investors, and 

pobladores knew little about what was going on.^"^ The Coordinator made use of informal 

Neither personnel from the Municipality or community leaders acknowledged active participation during 
the elaboration of the plan. Only some professionals from the SEREMI-MINVU were able to remember 
that they did participate in the revision of drafts versions of the plan. 
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authority rules to control the flow of information, which was employed in key instances 

to promote the project at the decision making level in order to assure political support. In 

addition, the Coordinator strategically maneuvered to maintain a good relationship with 

the pobiadores: he regularly visited the sector and held meetings with the local 

organizations. 

In general, people from the Costanera sector had a fairly good impression of NRP. 

Public regional authorities portrayed this good relationship between pobiadores and 

government as a partnership, enabling the Coordinator to count on the pobiadores to 

gather basic social statistics, including information about the number of people settled 

irregularly, their economic situation, employment status, etc. This information was 

collected in coordination with the Municipality of Conception and became critical for the 

elaboration of the plan. 

Hence, during this initial phase, the policy-making, implementation and operational 

levels fused. The principal figure was the Coordinator, a national figure who gained 

control over administrative regional units, carried out decisions of the higher level 

(policy-making) and operated on the ground, contracting external consultants, engaging 

in active dialogue with the pobiadores, concealing information, and approving a master 

and business plan for the Costanera area. There is not much evidence of active 

involvement of investors; neither personnel from the NRP nor investors recognized a 

strong interaction during this phase. 

The influence and authority gained by this position drove the MINVU to create in 

1996 an organization, the North Rivera Office, separated physically and administratively 
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from the SEREMI-MINVU. The former Coordinator of the North Rivera Project (NRP) 

became the Chief Coordinator of the North Rivera Office (NRO, hereafter). 

In the case of to the Portal of the Bicentenary Project (PBP, hereafter), it has been 

heavily promoted by national political figures as an emblematic project to celebrate 200 

years of Chile's independence. The project was announced on October 2001 by the 

President of the Republic in a ceremony in La Moneda Presidential Palace. The president 

used these words (Diario La Tercera, October 2002. Accessed March 2003): 

The magnitude of what we are incorporating into the city of Santiago, allows us to 

say that is the most important public work since the foundation of Santiago., .through 

the contest of ideas we will explore the possibility to relocate there the official house 

of the Presidents of the Republic. 

[My translation) 

The ceremony included the participation of the Minister of MINVU, the General 

Manager of the project and the president of the Chilean Chamber of Construction. Unlike 

the NRP, in the PBP investors have a defined power position; an organization of real 

estate investors has ample latitude to exert power by influencing decisions taken at the 

policy-making and implementation levels (see 4.2.2.). Given the context of Chile 

neoliberal agenda (see 4.4.), private investors are seen as key players in moving the 

economy forward and for the wellbeing of the country. During the ceremony presided 

over by the President of the Republic, the president of the Chamber of Construction 

supported the project and emphasized the excellent attributes of the area and its potential 

to attract capital investment. 
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As in the case of NRP, this project posed a challenge to existing planning 

bureaucracies, given that the magnitude, scale, and investment involved and the urban 

impacts of this intervention far exceeded the scope of traditional planning practices of 

governmental bodies, habituated to elaborate formal planning instruments and revising 

each project on a case-by-case basis, letting private investors to take the lead in 

developing urban space. 

In the PBP case, it is the national government that took command in an attempt to 

guide private investment. The idea was to put on the market real estate with the potential 

to generate strong economic returns. In general. MINVU has several ongoing programs to 

attract investors, as exemplified in the program "New Opportunities: Great Projects," 

which encompasses around 50 territories for the development of tourist, residential or 

industrial projects (Ministerio de Bienes Nacionales, 2003). 

Yet, the discursive context surrounding the project and the expectations built up. 

make this initiative an "emblematic" one. To operationalize the project, the Minister of 

MINVU, a policy-making level actor, made use of its formal boundary rules to appoint in 

2002 a General Manager, who was formally the head of his advisory staff and a very 

influential individual within political and academic circles. In addition, this newly 

appointed position was an active public consultant for real estate investors and 

maintained very good contacts with the business sector. Given his direct appointment by 

the Minister of MINVU and the numerous contacts with influential actors, he had at his 

disposal ample scope and authority rules to move the project forward. In fact, he had 
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economic resources from the Central Government to put in place a small staff, contract 

specific studies and define how to operationalize the project. 

The announcement of the PBP was somewhat accelerated by a number of critiques 

calling attention to MINVU's failure to control the horizontal expansion of the city and at 

a modification of the regional land use plan that made feasible the urbanization of 

agricultural land within the Metropolitan Region of Santiago. The PBP represented a 

good device to demonstrate the contrary, exalting the claim that the project will promote 

growth in the interior ring of Santiago. A professional working for the Regional 

Government stated; 

Then, in one way or another, the Ministry was saying, the state was saying, the plan 

was saying: we are preoccupied with increasing the density of Santiago, urbanizing 

from within. We will not prohibit growth to occur at the outskirts of the city, but we 

are providing opportunities in the inner city, with environmental and social benefits. 

In fact, one of the slogans of the PBP is to grow from the inside. Then, the 

controversy about urbanizing agricultural land was somewhat turned around.^^ 

In their origin, then, these two urban initiatives differ in important ways. While the NRP, 

as supported by a constellation of governmental actors working in the region (the Head of 

the Regional Government, the Mayor, Regional Secretaries of many National Ministries, 

etc.), considers an involvement of the affected community via consultation and there are 

in place informal rules giving the pobladores the capacity and reach to affect outcomes, 

PBP emerged from the policy-making level, counted on the support of the business 
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community and did not incorporate neighbors or the local Municipality in debates about 

the potential impacts of the project. 

4.2. The Operational Level 

4.2.1. North Rivera Project 

Although the North Rivera Office (NRO) was an informal organization in the sense that 

the Chilean formal (written) body of rules does not contemplate this kind of arrangement 

to conduct urban projects, its Chief Coordinator had important informal scope, authority 

and information rules to get the project on the move. This position could appoint 

personnel, define courses of action and contract studies, and control the flux of 

information. Further the partial financial autonomy gained by NRO increased the scope 

of action of the Coordinator and lessened the controls exerted by the SEREMI-MINVU 

and MBSrVU. 

Personnel of the NRO were quite reserved in disclosing information about the flux 

of money and what amount of monetary resources came from the central government and 

from the PNUD (section 4.1). It can be asserted, however, that the resources coming from 

the PNUD were significant in building up the organization (1995-1997), decreasing when 

the project delivered the first results in terms of private capital investment. In 2003 

resources came principally from the National Government and their amount depended on 

how much land was sold and transferred to the private sector. 

Interview with a professional from the Regional Government of Santiago, Santiago, April 2003. (English 
translation: Hugo Marcelo Zimino) 
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Interviews conducted with pobladores during November 2002 showed the important 

"sense of place" they had. They consider that parcel of land as theirs, as a space they had 

secured after years of social struggle. They were not going to accept eradication without 

giving a good fight. 

The NRO took on the challenge of assembling public and private parties in an 

organization to deal with the complexities of the NRP, such as the presence of a 

politicized organization of pobladores defending "their place" and economic elites eager 

to "clear-up" the area for private investment. Each of these positions hold resources to 

exert power by deploying a set of informal rules, such as investors" capacity to influence 

at the policy-making level (both at the formal Regional Government and the National 

Government) and the pobladores' capacity to mobilize and protest, which could create 

political problems for elected and non-elected authorities. 

To get the project on the move, the Chief Coordinator concentrated his actions at 

the implementation level, building up a coordination unit with its own personnel that was 

relatively independent from SEREMI-MINVU and MINVU. To operationalize the 

project, this position created two offices: the Technical and Social Units. 

Using his boundary rules, the Chief Coordinator appointed the head of the 

Technical Unit, who could appoint other positions to form a small staff that in 2003 of 3 

professional (one part-time) and 1 administrative. The head of this unit had two very 

specific scope rules for defining his range of action. First, the Head of the Technical Unit 

was required to work closely with the Municipality to approve the land use plan for the 

area. Since the Municipality has the formal authority rule to formulate (or modify) land 
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use plans, its participation was essential for the realization of the project, giving the local 

government the capacity to affect decision making. Also, the Municipality was the only 

elected body engaged in the realization of the project, validating this instance as an 

interlocutor that speaks in the name of the people. Municipal personnel and the Mayor 

were active in dialoging with the pobladores and they maintained quite direct 

relationships. 

Second, this position had the task to work closely with private investors, assuring 

their support and negotiating capital investments, which were essential for public housing 

and infrastructure for those who going to be displaced and for the survival of the 

organization itself. This task is still under way; the next call for proposals to acquire land 

is being planned for mid 2004. 

In addition, the Head of the Technical Unit made use of informal boundary and 

authority rules to institute a "Technical Committee", which had the scope of coordinating 

diverse actors and receiving their feedback. The Technical Committee included 

representatives of the Municipality (basically technicians), entrepreneurs, professionals 

from the SEREMI-MINVU and personnel from regional branches of different ministries. 

The pobladores did not have a position within this instance (position rule). This 

Committee did not make decisions, there were no aggregation rules in place. When a 

"consensus" was reached, it was "elevated" to the implementation level in the form of a 

suggestion; the Chief Coordinator was the position who took the final decision, 

sometimes after consulting MINVU. Two main decisions marked the action of this unit in 
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the last couple of years; the approval of the local land use plan in 1998 and the 

concretization of private initiatives from 2001 onwards. 

In relation to the formal aggregation rules to approve land use plans, the legislation 

contemplates an indirect way of public participation. The plan has to be published in a 

newspaper and the Municipality must accept comments for 30 days, but there are no rules 

prescribing how those observations should be taken into account. Citizens hold a formal 

position, but they do not have scope or authority rules to exert influence on outcomes. 

Reflecting on public participation in the process of approval of planning instruments, a 

professional working at the municipal (operational) level commented: 

The local land use plan needs the approval of the Regional Counselors, who are 

appointed by the Mayors from all the municipalities of the region, and of the 

Municipal Council. The only thing that the Municipality can do is lobbying 

Regional Counselors. We also need the approval of SEREMI-MINVU, to assure 

consistency vdth the metropolitan land use plan. That is it. In relation to public 

participation I will be honest. People do not know, we are required by law to make 

an ample call for participation, but people just come with trivial issues ^Can I put 

my small store in this place? Then, I think, what is most important is to follow the 

formal procedure: publish the plan in the official newspaper and respond only those 

observations that are related to what you presented [emphasis mine].'^ 

These words reveal the scant capacity of the municipal personnel to influence the 

approval of the plan, although they are the ones that elaborate it. The final approval 

Interview with a professional from the municipality of Maipu. Santiago, March 2003. 
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People working for the Municipality had, indeed, a relevant role to play given their 

authority to elaborate formal planning instruments such as local land use plans. 

Implementation and operational level actors recognized that authority and granted the 

Municipality voice and authority in the Technical Unit. That was the space where 

municipal personnel could make a difference. It was also surprising the distinction made 

by municipal representatives between what is "technical" and what is "political". In 

general, professionals and technicians from the Municipality regarded the North Rivera 

Office as a political entity, as well as the Mayor and Regional Council. The technical 

staff looks at political actors with some dose of disrespect: they are the ones that really 

9Q 
know and the ones who should take decisions, not politicians. 

In a sense, technicians form an enclosed group containing the expertise and 

knowledge to take the proper decisions and are quite devoid from formal political entities 

such as political parties. Yet, at higher levels of decision making, at strategic nodes, 

positions that combine expert knowledge and political abilities dominate the working of 

organizations. I will refer to this position as "techno-politician". I will elaborate on the 

importance of these figures later in this .study (see 4.4. and 4.5.). 

Let us not overemphasize municipal actors' capacity to exercise power at the 

operational level. The master and business plan elaborated behind closed doors by 

experts between 1995 and 1996 had already set the framework for discussion; and, 

although there were some modifications, they revolved around very specific issues, such 

as the location of the new train station. The broader objectives of the plan never came 

^ As pointed out by Galjart and Silva (1995, p. 4) many time technocrats have an anti-democratic mentality, as they 
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comes from a political body, the Regional Council, formed by all the Mayors of the 

region and a technical body inserted within the formal structure of the government 

(SEREMI-MINVU). It uncovers, as well, the deep distrust of public participation, 

insinuating that municipal technicians and professionals are the ones who know the 

technical, proper solutions for the issues under consideration. In a number of interviews 

conducted with personnel of the SERMEMI-MINVU, the privileged position given to 

technical rationale was quite evident in the frustration of municipal personnel with 

political and bureaucratic structures that precluded a more direct role of the Municipality 

in the approval of land use plans. However, it could be argued, the Municipality holds a 

"veto power" in the sense that the formal legislation dictates that the Municipality is in 

charge of formulating land use plans. 

In the case of the discussion of the land use plan for the La Costanera area within 

the Technical Unit, the professional from the Municipality who participated in this 

instance recognized that the Municipality had voice and influence. As he stress: 

Municipality always exerted all its power; in fact, we had several conflicts with the 

project, some major and some minor ones; but there was never an instance of total 

rupture, because I, as a technician, know how to deal with other technicians—we 

understand each under just fine. But the politicians are usually more complicated and 

there were some major breaking point in the process. However, they were resolved, 

allowing the project to continue. 

Interview with an advisor for the Mayor of Concepci6n. Concepcion, November 2002. [English 
translator: Hugo Marcelo ZuninoJ 
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into discussion since it represented the voice of actors who were able to influence at all 

levels of the regional administrative apparatus. Actually, the Chief Coordinator could 

contact the Minister of MINVU and the Minister had a strong voice over other Ministers 

who, in turn, could influence their regional counterparts. However, this channel was 

rarely used. 

A group of actors that also exhibited strong presence was the business elites. The 

President of the local Chamber of Construction participated actively in the Technical 

Committee. According to this actor: 

We have participated in every meeting; we know how much weigh we have. Yet. 

we had several disagreements and the final plan did not come out as we expected. If 

we had any problem we just knocked on the door of the Coordinator and talked 

about it. We do understand all the energy that the office has put in dealing with the 

pobladores. At the beginning the postures were so distant: but we reached a middle 

ground solution."'^' 

The repetition of the "we" denotes a strong self-individualization of business elites. They 

see themselves as a compact group separated from the rest of the society, which they 

disaggregate into two distinct segments: the public sector and the pobladores. The 

threefold division of the society (investor, social sector or pobladores and the public 

sector) embeds the discourse of many professionals within NRO and is reflected in its 

organizational structure: two distinct units dealing separately with investors and 

wish to replace politics with technical decision-making. 
Interview with the President of Chamber of Construction of Concepcion. Concepcion, November 2002. 

(English translation: Hugo Marcelo Zunino) 
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pobladores. Off the record, the Head of the Chamber of Construction criticized strongly 

the large amount of public space contemplated in the 1995-1996 plan, claiming that very 

valuable areas were left without the possibility of developing projects. 

But still, although economic elites had a strong voice and a formal position within 

the Technical Committee, given specially by their economic capacity, they did not exert 

total control nor they could easily impose their points of view. They perceived that a hard 

stance might mean bringing the project to an end, losing good business opportunities. In 

addition, the possibility always remained that the demands of the pobladores would 

escalate, causing delays or reconsiderations of decisions taken. After interacting with a 

number of potential investors I concluded that despite discourses exalting collaboration 

and dialogue, on a more subtle plane important degrees of distrust towards NRO still 

remained. 

In regard to the Social Unit, the scope rule in place prescribed that they were to 

reach agreements with the pobladores. This was not a concession of any kind; the 

pobladores exerted considerable pressure. A community leader asserted: 

When we were in a stage of organizing the neighbors, the NRP came with a 

mandate from the central government to push us aside. Things were not quiet; we 

mobilized, intruded in several meetings, protested. We went to talk to the 

Intendente [Head of the Regional Government], the Mayor, and several other 

influential people. We validated our organization and encourage the NRP to work 
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with us. They were unable to push us aside and an agreement was reached 

31 specifying that we were going to stay in the Costanera. 

The power exerted by the pobladores facing displacement gets expressed in the resistance 

against early attempts to impose plans without considering their claims. This deployment 

of power based on a tactical involvement of political parties, intense lobbying and the 

threat to physically resist displacement changed the discourse of political elites, which 

realized the political costs of clearing the area without the explicit consent of the 

pobladores. An element which additionally increased the capacity of the pobladores was 

the fact that parliamentary and presidential elections were to be held in 1999, which made 

political elites cautious of going against the will of their potential voters. 

As in the case of investors, the repetitive use of "we" to refer to the affected 

community denotes important degrees of self-identification as a group emerging from 

their common social struggle and the sense of place they gradually developed. However, 

while economic elites are strongly organized in a web of relations, the pobladores are 

much more fractured and it has always been problematic for them to construct one voice. 

This gets illustrated in the internal problems they faced after reaching an agreement with 

MINVU (see 2.1.). During the initial phase of the project when pobladores faced eminent 

threats, they succeeded in constructing one voice, the voice of the pobladores. Later in 

the process they suffered problems that precluded, possibly, a more active role in the 

elaboration of the master and land use plans. 

interview with a community leader of the Costanera sector. Concepcion, November 2002. (English 
translation: Hugo Marcelo Zunino) 
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To convince pobladores to back the master plan, the Social Unit had to confront at 

least three interlocutors, each one representing a sector in the Costanera area. While the 

largest and most powerful organization of pobladores was open to dialogue and to reach 

agreements with NRO, the other two organizations, small and fragmented, insisted on 

their refusal to move. Overall, the pobladores were gradually convinced to move from the 

area they occupied to a nearby site (see 3.1. and 3.2.). From an interview conducted with 

the Head of the Social Unit it can be inferred the important degrees of manipulation 

applied: 

Look! The first thing to know about participation is that participation has to be clear 

and must contemplate pre-defined mechanisms for negotiating. That means not 

thinking of participation in idealistic terms, in the sense that what the masses say is 

the right way to go. In that case, the technicians would always be subordinated to 

politics. There is always a conjunction, a place to encounter. The first and most 

important element is to define the stage before conflicts emerge....and there is a 

trick here, to combine the different interests well in advance, to define what will be 

in and out of the field. On very few occasions did discussions go beyond our 

original expectations."^' 

Discussions, meetings, and public hearings were not improvised; they were carefully 

planned and several options and outcomes were considered and evaluated. In terms of 

rules, the Head of the Social Unit put in place scope rules, prescribing what issues were 

to be in and out of the discussion, and payoff rules, prescribing the issues on which NRO 

Interview with the Head of the Social Unit of NRO. Concepcion, November 2002. 
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was amenable to concession and what issues raised by the pobladores were to be 

considered non-negotiabl e. In certain ways, the Social Unit avail itself of the weakness of 

neighborhood associations after the main threat (eradication) was over, opening up 

overlapping and parallel channels of discussion and generating confusion and frustration, 

as illustrated in the statement of a neighbor claiming that the neighborhood association 

left him out, with no clues about what was going on. In general, not many community 

leaders were aware of the consequences of the land use plan and, later, they failed to 

recognize the capacity they held to affect decision making at broader levels. 

Another strategy applied by the NRO consisted of a drastic separation between the 

social interests (represented by the pobladores) and the economic interests (represented 

by the investors). On very few occasions investors and pobladores met face-to-face; the 

channels for negotiation were completely separated. This systematic maneuver allowed 

putting in place a set of information rules that opened channels for concentrating tactical 

information among the heads of operational units, avoiding or regulating the information 

passed between the pobladores and the investors. Only at the implementation level were 

pieces put together, balancing interests and setting the framework for further 

negotiations. 

4.2.2. Portal of the Bicentenary Project 

In the case of The Portal of the Bicentenary Project (PBP), two entities took decisions or 

made recommendations affecting directly the future realization of the project: Advisor 

Committees and the Panel of Adjudicators of the Contest of Ideas. 
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Several Advisory Committees have been constituted in the last couple of years to 

resolve specific issues. The conformation of these instances varies, depending on the type 

of problem to be discussed. In relation to the boundary rales at work, positions within 

Advisory Committees were appointed directly by General Manager of PBP, and they 

were selected ad-hoc to discuss particular issues, such as how to conciliate Santiago's 

Master Transportation Plan with the future "City of the Wind". Since there were no 

formal aggregation rules in place. Advisory Committees had little space to intervene 

directly in the outcomes of the project, although they did exert more subtle influences. 

Critical in these meetings was the political and economic resources that each 

member could bring to the negotiation table. An advisor for the Intendente (Head of the 

Regional Government) argued that the General Manager usually arrived at these meetings 

having the security that certain relevant political figures were backing his initiatives. The 

General Manager of PBP commented on the function of these committees: 

We have had several Advisory Committees to talk over distinct topics. After the 

Contest of Ideas we had an internal debate about what were the next steps to be 

taken, what elements to consider in the master plan, and the adequate timing for the 

realization of the different phases of the project. To integrate the first Committee we 

invited the private sector. This is not a formal instance; it is a task force that had a 

very specific task, what we did was an ample convocation of course. We invited 

two real estate investors, one entrepreneur in close relation with the environmental 

thing, private investors in transportation, and people from SECTRA (a 

governmental entity in charge of transportation)... .basically it was a private 
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instance. The Committee did not take decisions but they had influence quite a bit. In 

fact, we were not fooling them. We invited them to talk to take them seriously, not 

only to hear them and say Ok, that is it. We are not inventing here something that 

has no real connection to the ground."^ 

Informal boundary, scope and authority rules allowed the General Manager to constitute 

ad-hoc Committees. The statement "we are not inventing here something that has no real 

connection to the ground", illustrates that the project is only feasible if investors are 

willing to put their money in the project, which is the reason the General Manager grants 

them a position by inviting them to Advisory Committees where they have a strong 

voice, giving them authority to condition investment. The Mayor of the Municipality of 

Cerrillos was also called to participate, but he/she was a quite decorative figure. Since the 

Municipality of Cerrillos lacks economic resources, the professional staff is small and 

remains focused on their daily routines. The Mayor is left alone in these meetings, with 

few resources to make demands of highly trained economists and engineers. Yet, the 

Municipality was critical in validating the project since it could be claimed that the 

project incorporates local-level actors. 

Analyzing the internal functioning of these Committees, one aspect that attracted 

my attention was the absence of formal or informal rules prescribing the scope of each 

participant and the way recommendations were taken or made. The General Manager 

played the central role of gathering the necessary information, framing the problem to be 

Interview with the General Manager of the Portal of the Bicentenary Project. Santiago, December 2002. 
(English translation: Hugo Marcelo Zunino) 
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resolved, suggesting solutions, evaluating options and suggesting a course of action to the 

Minister of MINVIJ or, eventually, to the Directory of PBP (see 4.3.2). 

Recommendations were usually aligned with the interests of investors, which whom 

the General Manager maintained a permanent dialogue. It can be argued that once they 

were recommended by the Advisory Committee and endorsed by the General Manager 

they represented semi-decisions, given that the General Manager was in permanent 

consultation with the Minister, taking advantages of the bridges built when he was the 

Head of the Minister's advisory staff, which constituted a small but powerful group 

outside the formal structure of MINVU. 

Since some strategic actors are used to perform on the backstage, social researchers 

face difficulties in study directly how power is exerted. During the period I was external 

advisor for the Ministries of Planning and National Heritage, 1 witnessed the influence of 

direct advisors, who made use of informal scope and authority rules prescribing that 

certain individuals could take a variety of decisions in the name of the Minister (e.g., set 

the agenda, authorize field trips, control the performance of Department Heads, etc. ). 

Following the rationale of the General Manager, one of the main achievements of 

the Committees "was that people began to realize that this was an open project, not 

responding to the intention of one person, but open to receive proposals and good ideas". 

Yet, the project is not open for all; the General Manager designated positions and put in 

place scope rules defining the reach of each position. A direct advisor for the General 

Manager commented on the internal functioning of these Committees: 



140 

We have periodic meetings, generally on a weekly basis, convoked by the General 

Manager of the Project. The Municipality is usually incorporated. Decisions are 

taken in this instance based on a number of specialized studies: investment plans, 

infrastructure development and what the investors sense of the project. In the last 

instance, however, it is the Minister of MINVU who approves or rejects ideas.^'^ 

In terms of the role that Committees played, a professional working for the Regional 

Government stated: 

The Committee does not "cut any pic", it only recommends. Look, do you really 

want to know what the General Manager wants? He wants these Committees to 

exist so he does not appear top be the only one making decisions. He always wants 

to ask lots of people, so he just goes on and calls them....[T]he General Manager 

comes here with a proposal and he wants everyone to listen to him. And, since he 

has a lot of friends, he already has a strong backup and is able to tell the Minister: 

yes, we went over this and we did it all together. 

In these two statements, the last one with an important dose of sarcasm, it is possible to 

read two critical functions of the Advisory Committees. First: they generated an instance 

of dialogue with potential investors to gather the necessary technical information to frame 

the project in accordance with what investors expect. For that purpose, they relied on 

information facilitated by investors and technical studies conducted by private 

consultants hired directly by the PBP. Second: Advisory Committees played a critical 

role in legitimizing the project by enabling the construction of a discourse claiming that 

Interview with an advisor for the General Manager of the Portal of the Bicentenary Project. Santiago, March 2003 
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the PBP "is the work of all". In connection with this latter point, the General Manager 

stated: 

We have had the best predisposition so people realize that this is an open project, in 

the sense that it does not respond to the caprice of one person or a group of persons 

who forcefully wants to go in a certain direction; this is a project open to debate, 

o r  

proposals and good ideas. That is what we have attempted to do. 

More importantly, in the statement of the professional working for the Regional 

Government it is possible to access indirectly finer details about the functioning of these 

Committees. The General Manager was backed by a number of individuals, organizations 

and public officers. The claim that "since the General Manger has a lot of friends" 

suggests the presence of channels of negotiation outside the formal organization that are 

used to agree on a given course of action and get to the formal negotiation with a more or 

less negotiated proposition. As in the case of negotiations between NRO and pobladores 

(see 4.2.1), payoff rules were established even before Advisory Committees met. 

Who is behind negotiations unfolding outside the formal organization in charge of 

PBP? The methodology used here is not designed to penetrate and examine covert 

strategies and the ways underground power relations unfold. This would be a matter for a 

different research project. Without falling into any sort of conspiracy theory, what can be 

argued from what actors discursively rationalize is that there are, indeed, negotiations 

taking place outside the formal organization and that they do have significant impacts on 

(English translation: Hugo Marcelo Zunino) 
Interview with the General Manager of the Portal of the Bicentenary Project. Santiago, December 2002. 

(English translation: Hugo Marcelo union) 
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project outcomes. We are, then, confronting scope and authority rules that are not only 

informal, but are concealed from public scrutiny. Yet, the effects of these rules are visible 

and can be the subject of scrutiny. 

In relation to the Panel of Adjudicators the informal boundary rules prescribed that 

positions were to be appointed by the Ministry of MINVU, who consulted the General 

Manager of the Project. The Panel of Adjudicators was composed of: the Ministry of 

MINVU (who presided over the panel), representatives of other Ministries, renowned 

architects, the Mayor of Cerrillos and one representative of the National Bicentennial 

Commission (see Chapter 3 and section 4.1.). As in the ca.se of the Advisory Committee, 

no formal aggregation rules were in place and decisions were made by "consensus". The 

voice of the Ministry of MINVU, however, was very influential since the Ministry can 

use formal authority rules to make decisions in relation to the destiny of the Cerrillos 

Airport: he could, eventually, put an end to the concession given to the Chilean Air Force 

and offer the site to private investors without previous studies. Moreover, the Minister of 

MINVU and particularly the General Manager held strategic information about what 

investors wanted, and they could eventually make use of this information to affect 

decisions. Relations within the Panel of Adjudicators were, then, quite unbalanced. 

Unlike MINVU, the rest of the Ministers delegated their representation to third parties, 

denoting scant attention given to the Contest and letting MINVU drive the process at its 

own pace and discretion. 

The formal objective of this Contest of Ideas was to define "what to do" in the area, 

or, following the Minister of MINVU (La Tercera, 2003 April) to "be the inspiration of 
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the master plan". Giving a different perspective, a professional from the Regional 

Government commented: 

The Contest of Ideas was, in some sense, a way to position the project in the public 

debate, to make people dream, but no one, really, believes that this was the final 

thing. The selected project plan for over 145 hectares, with extensive inlrastructure 

and public spaces, is just too far from reality. In fact, the private sector is still not 

convinced of the feasibility of this initiative. 

The Contest of Ideas was used as a channel to present the project to the public and to gain 

political support. It was also intended to demonstrate how PBP was a "work of all" and 

"wide open" to the public. Asked about aggregation rules, the General Manager 

responded ambiguously: 

Well....the project was open to discussion for a long period, and those who have 

experience in these matters said that they have never had such a positive experience 

of unanimity 

As in the case of the Advisory Committees, the Panel of Adjudicators played a double 

role: to legitimize the project and to align technical experts. People "with experience in 

similar projects" had, along with the Minister of MINVU and the General Manager, an 

authoritarian voice to make decisions. For instance, the architects who planned the 

renovation of Buenos Aires' docks were part of the Panel and they held a position of 

power, given that they were in charge of a project that is recognized by many 

Interview with professional from the Metropolitan Region. Santiago, January 2003. (English translation: 
Hugo Marcelo Zunino) 

Interview with the General Manager of PBP. Santiago, November 2002. (English translation Hugo 
Marcelo Zunino) 
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practitioners of the discipline of architecture as successful and "one of a kind". It also 

gave investors a signal of the magnitude of the project and, eventually, produced 

enthusiasm among them. 

Since the Municipality of Cerrillos has the authority to elaborate and propose local 

land use plans, MINVU's personnel needed to align the Mayor and his technicians along 

the axis of the project. However, the participation of the Municipality was quite limited. 

Although a voice was granted in Adjudication Committees and in the Panel, little space 

was left for it to exert influence. One major explanation for this situation is that the 

Municipality did not have economic resources to conduct their own studies to generate 

infonnation and technical knowledge to challenge ideas constructed by highly qualified 

technicians and supported by a large battery of studies. Without the necessary 

information rules to construct their own views, they were few chances to influence 

discussions in meetings where issues were treated in a highly technical way. According to 

the General Manager, the Municipality participated in "each and every instance", since 

this project is "ample and open", in his words: 

....[W]hen we decide about the master plan the Municipality will be there. We will 

analyze all the information coming from the Ministry of Public Works, Santiago's 

General Transportation Plan, etc. Including information from the Municipality? No, 

no, no. How many times do I have to repeat it! There is no information coming 

from the Mimicipality; we will be looking mainly at studies from professionals 

hired as external consultants. It is not the case that the Municipality has to deliver 
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specific information; they go hand in hand with us. They are our partners in this 

38 entire story. 

In this statement, it is possible to read a paternalistic relationship between the General 

Manager and the Municipality: the role of the Municipality, more precisely of the Mayor, 

was limited to be informed about the progress of the project and follow the voice of the 

General Manager. In the absence of information generated by local level actors and given 

the lack of a critical voice within the Municipality, the local government lost relevance at 

the operational level and was "pulled up" by the General Manager to the implementation 

level, where it stands as a subordinated unit. Engaging the Municipality in this way 

represents a strategy that seeks to move the project along a fast track and avoid any 

problems with the Municipality in the phase of elaboration of the local land use plan. 

Indeed, since the Municipality "participated" in "each and every instance" of the project, 

it would be very difficult in the future for actors working for the Municipality to oppose 

directives coming from the General Manager. An advisor for the Regional Government 

touched this issue: 

The project must incorporate the Municipality. The idea is to collaborate with the 

Municipality from the beginning and then to inject resources to modernize its 

functioning so as to generate a sort of "fast track" that can deal rapidly with all the 

paperwork involved in obtaining all necessary permits. If you are generating 

powerful instruments to manage the area, you need to get around the fact that the 

Interview with the General Manager of the Portal of the Bicentenary Project. Santiago, December 2002. 
(English translator: Hugo Marcelo Zunino) 
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Municipality takes forever in elaborating the local land use plan or granting permits. 

Then, evidently, PBP will work closely to the Municipality."^^ 

In regard to the impacts of the PBP, a direct advisor of the Mayor of Cerrillos 

commented: 

The Portal of the Bicentenary Project is, without doubt, a spectacular transformation 

jfrom the urban and social points of view. Our Municipality will become a growth 

pole....[T]he project will signify the allocation of commerce and high-quality 

housing, which will help to attract investments. 

Municipal officers lacked, in general, a critical view of the project and they could say 

little about the specific ways in which the Municipality embarks on this mega-project or 

about impacts on poor communities surrounding the airport. My informants from the 

Municipality had an implicit belief that new investments are always good and will benefit 

all. An implementation level actor reflected on how the Manicipality takes the projcct: 

The Municipality will never be against this initiative, they are very interested, they 

will do not offer resistance. Image, if the project becomes a reality the Municipality 

of Cerrillos becomes a rich Municipality....This is an idea that no one can be 

against, with general objectives striving to increase quality of life, to benefit the 

physical and mental health of the people, to decontaminate, a series of things, all 

very ample and good objectives. 

Following Contreras (2003), in the PBP there is a strong economic rationale in its 

management, and inputs from the surrounding community or Municipality were simply 

Interview with an Advisor for the Metropolitan Government of Santiago. Santiago, October 2002. 
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not there. Although advisors for the Municipality of Cerrillos claimed that the project 

"actively involves the neighbors", no evidence supported that neighborhood associations 

of the area had a role in the process. Almost without exception, neighbors only could 

articulate their views about the project based on media reports. Their understanding was 

restricted to very general notions about the main features of the project.'"^ Although the 

Mayor was part of the team that took decisions, there were no instances of 

communication and participation between municipal officers. As Contreras suggests 

(Contreras, 2003: p. 7): "the internal participation process within the Municipality 

restricts to the Mayor the informing of the heads of different Municipal Departments 

through memorandums". No signs could be found that the Municipality requested local 

teams to analyze the implications of PBP. 

4.3. The Implementation Level 

4.3.1. North Rivera Project 

The connections between the implementation and operational levels were quite 

direct and were characterized by top-down relationships. Analyzing the boundary rules in 

place, there were formal procedures to designate personnel working at the Social and 

Technical Units. Personnel were selected and designated by the Chief Coordinator, who 

had the authority rule to cease the contracts at any time or to renew them on a yearly 

basis. Professionals were usually contracted for one year and they did not form part of the 

(English translation: Hugo Marcelo Zunino j 
* I conducted 12 informal interviews with neighbors and some community leaders. Not one articulated a 
critique and only two could make a verbal description of the decision-making process that was going on. 
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regular staff of SEREMI-MINVU."^^ The chief Coordinator had ample capacity to exert 

power, given the fact that this position maintained direct contact with the SEREMI-

MINVU (a regional political figure) and, at the time of the interviews, could count on the 

explicit support of the Ministry of MINVU (a national political figure). My observations 

from two fieldtrips suggest that working relations within NRO were quite fluid and there 

was a sense of collective pride in what they were doing. 

The informal scope and information rules in place allowed NRO personnel working 

at the implementation level (the Coordinator and two or three professionals) to centralize 

the information coming from the two operational units and to balance the interests of 

investors and pobladores. In turn, they provided the operational level the necessary 

framework to conduct negotiations. The aggregation rules were informal; decisions were 

simply taken by the Chief Coordinator after listening and analyzing the position of each 

side. If a problem emerged, it was one of the two operational units that took command 

and attempted to reach agreements. There was a permanent and fluid dialogue between 

the NRO and the two operational units (the Social and Technical Units), but this was 

clearly an asymmetrical relation, with the Chief Coordinator having the final word. 

Besides the NRO, there was a ''Directory of the North Rivera Project", presided 

over by the Minister of MINVU and having as members the Minister of Public Works, 

the Minister of National Heritage, the Head of the Regional Government, the Mayor of 

Concepcion and the Chief Coordinator who acted as the Executive Secretary. The 

The practice of contracting personnel for short periods of time is widely used in Chile to bypass 
traditional planning bureaucracies, which were linked to an old fashioned policy-making style. In many 
cases, however, these "new technocratic units" ended up "caughf in the same practices as old bureaucrats. 



149 

Minister of MINVU had the authority to convoke this instance and there were no 

aggregations rules prescribing how collective decisions were to be taken. What appeared 

relevant was the asymmetrical capacity of each position to exert power. The Minister of 

MINVU and the Minister of Public Works were the two positions holding wider formal 

authority to intervene in the urban landscape; the former by planning the latter by 

executing concrete works (formal authority rules). Both positions, then, had the scope to 

alTect public policies in decisive ways. The President of the Republic appoints both 

positions, and they are compelled to work together in a competent manner to reach the 

ends defined by the Presidency. 

This instance met rarely, but had a strategic role, acting in very specific and 

conflictive situations that put the project in risk, for instance, when a recently privatize 

Railroad Company was about to develop its individual business plan in an area of its 

property. Following the usual informal rules, several meetings between the NRO and the 

company took place, but no solution was reached. Following the suggestion of the Chief 

Coordinator, the Minister of MINVU convoked the Directory, changing the strategy and 

putting forward a new set of rules. The Chief Coordinator described the results in the 

following way: 

The railroad Company (Ferrocarriles del Sur) was in a very unyielding stance at 

first; we always tried to reach a consensual solution based on several alternative 

plans. But, in every instance we reached an endpoint were no one was willing to 

give more and, after several failed attempts, we decided to stop negotiating and to 

convoke the Directory... .[W]hat we did in that moment was to present alternatives 
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to the Ministers; they were the ones that "cut the pie". In short, it was the Ministry 

of Public Work that imposed a solution: to apply the eminent domain principle and 

expropriate the company's land, claiming that public interest was involved.''^ 

According the Chief Coordinator, in the process the Minister of Public Works in 

coordination with the Minister of MINVU wisely maneuvered to manage the situation, 

recommending that the President change the Head of the National Railroad Service and 

pressuring the recently partially privatized company. The authority of the Ministers made 

possible to impose the view that the public interest was involved, neutralizing attempts to 

frame the issue differently and forcing the company to negotiate on less favorable 

grounds. The head of the Regional Government and the Mayor of Concepcion consented. 

In this case, therefore, policy-making authorities commanded a new strategy and, based 

on informal authority and scope rules, made decisions at the implementation level. 

Yet, it is important to notice that prior to convoking the Directory, dialogue took 

place between the Chief Coordinator and the locally based interests represented by the 

Railroad Company. Only when an endpoint was reachcd, did the Chief Coordinator 

contact the Minister of MINVU and suggest to him to convoke the Directory. From 

informal interviews conducted with an executive of the railroad company, it is possible to 

infer that the company was not dissatisfied with the outcomes of the project. Even if the 

principle of eminent domain was invoked, the company retained its capacity to delay the 

project by recurring to formal rules of the judiciary apparatus and begin long legal 

procedures to define the amount of the compensation for the land. 

Interview with the Chief Coordinator of North Rivera Project, November, 2002. English translation: 
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The fact that the Minister of MINVU had the authority to call the Directory gave 

the NRO another tool to push its ends and a concrete channel to disentangle situations 

delaying the progression of the project. It represented, as well, a channel for NRO to 

bypass regional actors operating at the administrative regional level. A former Chief 

Coordinator explained in the following way the use of informal channels to control 

decision making: 

We always work like that; the North Rivera Office (without being legal) acts as if it 

possesses legal status because if we start to wait until things are completely legal 

and sacramental we would still be waiting. One of the most incredible things is that 

we have bypassed administrative instances to reach our objectives, which has 

created problems with some authorities. Regrettably, it is the only way to do things. 

The major backing does not necessarily come from the authorities; it comes from 

the power that people give us. Although we do have problems with the residents of 

the Costanera, we generally succeed in resolving them in a friendly way. If the 

project fails, the problem of the authority will be not with me, it will be with 5000 

families.''"^ 

This discourse shows that application of informal mechanisms in decision making was a 

common and widespread practice within NRO, and that NRO had the scope to push the 

project forward although no formal set of authority or scope rules prescribing how the 

organization should function and make decisions were in place. To legitimize this 

Hugo Marcelo Zunino. 
interview with the former Chief Coordinator of North Rivera Office, Concepcion, January 2003. (English 

translation: Hugo Marcelo Zunino) 
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informal organization at the regional level, it was essential to have the political backing 

of policy-level actors and to count on the people's support of the project; only legitimacy 

within the region enabled NRO to bypass formal rules defining the scope of traditional 

planning bureaucracies. 

An illustrative example of how NRO operated is the way in which the land use plan 

for the area was elaborated and then approved. Formal authority rules prescribe that the 

plan shall be elaborated by the Municipality, while formal aggregation rules prescribe 

that it must be approved by the Regional Counselors and the SEREMI-MINVU. 

Although this formal procedure was not to be legally bypassed, a set of informal rules 

enabled the framing of the discussion on different grounds. First, there is an office, NRO, 

which acted as an "appendix" of SEREMI-MINVU, with the authority and scope to move 

the NRP forward and with a master plan that counted on the implicit approval of 

operational level actors who participated in some meetings. The land use plan was 

elaborated by the Municipality based on the master plan. The land use plan was later 

discussed within the Technical Committee (see 4.2.1.). This instance "validated" the 

plan; a sort of consensus was reached by operational level actors, which enabled a tacit 

agreement on a common course of action. Both the Mayor and the SEREM1-MINVU 

were part of the game and later they could not appear to be creating barriers to the 

implementation of what they had approved. 

Frictions between the formal bureaucratic apparatus and the NRO emerged, but 

they were readily resolved by appealing to the political support of national level actors, 

who had influence over their regional counterparts. 
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Given the general framework in which the plan was developed (sec 4.1.) and as 

illustrated in the statement of the Chief Coordinator cited above, the support of "the 

people" was essential for validating NRO actions. A strong bond developed between the 

NRO and the pobladores, especially between the Head of the Social Unit and the most 

powerful neighborhood associations of the Costanera area (see 4.2.1). The relation of 

trust developed at the operational level was used by the Chief Coordinator to validate the 

project in the eyes of formal bureaucratic structures and political authorities. There was a 

bonding between the pobladores and the NRO: each one needed the other, the former to 

avoid removal and the latter to gain "moral authority" to make decisions in "the name of 

the people". 

As illustrated in the following statement of a former Chief Coordinator, a bonding 

also existed between potential private investors and NRO: 

What did the social world want? They wanted to stay there and win the game. I 

replied: "No, we need the participation of other people-, if not the project is 

unfeasible". And the social world changed its stand. The private world said: "This 

area is for a huge project, get the pobladores out of the way and we will take 

command" and I said: "No, because we are doing this for the pobladores". The 

private sector lessened their demands. The world of the state did the same, the 

Railroad Company did the same, and the Municipality did the same.'^ 

The "other people" refers to the economic elites willing to invest in strategic locations in 

the Costanera area. In fact, all the logic of the project is built upon private investment: 
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clearing strategic portions of the city by moving the "social sector" to a nearby location, 

selling public land and using the profits to invest in infrastructure and equipment for 

displaced people. A zero-sum game? An all win solution? What were the payoff rules in 

place? The role of NRO can be represented as establishing equilibrium, reaching a 

consensus, between what the pobladores demanded and what the investors wanted. At the 

end the payoff rule prescribed that neither the pobladores nor the investors were to win it 

all. 

4.3.2. The Portal of the Bicentenary Project 

The Portal of the Bicentenary project, given its dimension and political significance, had 

"special treatment" as it was managed directly by the central office of MINVU through a 

General Manager, a position appointed and in direct contact with the minister of MINVU. 

Unlike the NRO, the General Manager acted within the formal structure of MINVU, 

which enabled him employ formal scope and authority rules framing actions within 

MINVU. The General Manager acted, primarily, at the implementation level, 

coordinating and making use of formal and informal authority rules to put in place 

information rules and to make strategic decisions regarding, for instance, the type of 

studies to conduct, when to produce information, how to handle information, when to 

convoke an Advisory Committee, and to select the topics to be discussed. He had at his 

disposal informal scope rules to affect processes unfolding at the operational level; he 

^ Interview with Former Chief Coordinator of North Rivera Office. Concepci6n, January 2003. (English 
translation Hugo Marceio Zunino) 
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usually participated in Advisory Committees, and was able to influence the Panel of 

Adjudicators via the Minister of MINVU. 

This organization departs from the way other projects Irom the Bicentennial 

Program are being conducted. In the "common" case, there is a Direction of Urban 

Projects (DIJP) in each region. Through this instance, actors from each region decide 

what projects to embark on and how to move them forward. According to one of the main 

advisors for the General Manager, the PBP is a ""presidential" or "ministerial" project, 

one that escapes the scope of interests of a particular region. 

Since the General Manager did not have a large technical staff supporting the 

operationalization of the project, the application of informal authority rules enabled this 

position to use the regional DIJP team to gather and generate technical information. A 

professional from the DUP of the Metropolitan Region of Santiago asserted; 

Look, the issue of how do we insert ourselves institutionally is the difficult part to 

understand, but our technical work is really straightforward. The difficult thing is to 

comprehend who our bosses are. We are full of them! They include the Intendcnte 

(Head of the Regional Government), the General Manager of PBP and the 

SEREMI-MINVU. But there is also an opportunity here; all our bosses are political 

figures, so we act quite independently since we do not have any technical instance 

above us. We do a coordinating task."^^ 

Although formally operating within the structure of MINVU, the General Manager had 

the financial resources and autonomy to decide the execution of studies; he only needed 
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the approval of the Minister of MINVIJ. It was assumed by many actors that the voice of 

the General Manager was the voice of the Minister. 

The management of information through an imbricate web of information rules was 

essentia) for moving the project forward. Critical technical information was provided to 

the General Manager from three sides: from investors directly or via Advisory 

Committees, from studies contracted by the General Manager through MINVU's formal 

rules and from the DUP regional team. This infomiation was used to decidc upon courses 

of action and how to reach agreements at the ground level. 

The way implementation level actors handled the project created a subtle tension 

between the team of the Regional Government and the General Manager. As a 

professional working for DUP illustrated, critiques were not uncommon: 

We must not lose sight of the fact that this project emerged from a strong political 

will, not from recognizing a real market opportunity. Here the state intends the 

private sector to get involved in this initiative, convincing them that the master plan 

will guarantee interesting economic returns. In reality, the PBP is a project of strong 

political will, but it is not necessarily sustained by real investment opportunities, 

taking into account the economic situation of the moment. Before the project, no 

one saw Cerrillos as a place that could accommodate a large-scale urban project. 

And all studies conducted demonstrate that the only thing you could do there is 

social housing.'^ 

Interview with a professional from DUP, Santiago, March 2003. (English translation: Hugo Marcelo 
Zunino) 

Interview with a professional from the Direction of Urban Projects (DUP). Santiago, March 2003. 
(English translation: Hugo Marcelo Zunino) 
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This statement reflects a strong critique to politicians and their lack of technical basis to 

take "right" decisions. However, although the General Manager is a political figure 

working closely with politicians with electoral ambitions^^, he is also an "expert" with 

extensive experience in managing projects for the public and private sectors. This factor 

allowed him to move comfortably in political spheres, constructing, at the same time, the 

necessary technical knowledge to convince investors and technicians about the feasibility 

of the project. The professional working for DUP cited above, had his own expert opinion 

about how things should be done; 

The only thing the market will recognize at this moment as opportunity will be 

social housing. What needs to be done then? Well, you have to change the 

conditions of the area, to invest in public transport, a light train. Politics must go 

hand in hand with real, concrete investment. Fortunately, in Chile we have the 

instrument to attract investments without spending large amount of public money: 

the "system of concessions", through which you pass the initial economic burden to 

the investor. 

The expertise of the General Manager allowed him to construct very close relations with 

representatives of the business community and potential investors. It is at this point that 

the public-private divide appears blurred: private actors influencing what supposedly is a 

public policy and public actors promoting private investment. 

Above the General Manager there is an informal "Directory of the Portal of the 

Bicentenary Project"; an entity presided over by the Head of the Metropolitan 

In fact, the Ministry of MINVU may be one of the presidential candidates for the 2006 election. 
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Government of Santiago and constituted by several Ministers. Although the Head of the 

Regional Government, as president of this Directory, has a position and eventually the 

scope and authority to take decisions, his role has been more or less passive. He realizes 

that it is not "his" project but the project of the Minister of MINVU, and he will not 

interfere. As a professional for DUP stated: 

The Intendcnte (Head of the Regional Government) will always support the 

Minister. He asks us where he can make a difference, and lets national projects 

flow. The Directory is not a formal entity. What the state or MINVU wants with 

this Directory is to give clear signals that there are important people supporting a 

good project, not foolishness. The people forming the Directory will never say no to 

what the General Manager proposes; they know he speaks on behalf of the 

Minister."^^ 

Yet, this Director)' has never met, existing virtually in the mind of decision makers. Thus, 

critical decisions taken have not considered the participation of an intermediate entity 

between the Minister of MINVU and the General Manager. When 1 asked the General 

Manager about this situation, he succinctly commented that the Directory would be cited 

shortly. A professional from the DUP commented, "the Directory does not exist; it is not 

framed by any regulation; the Directory is not legal" 

At implementation level the General Manager and his small staff worked as an 

efficient unit to store information and use it to move the PBP forward. The PBP central 

Interview with a professional from the Direction of Urban Projects (DUP). (English translation: Hugo 
Marcelo Zunino) 
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office in Santiago represents a repository of information produced througli diverse studies 

done by actors operating either in the private or public spheres. This information was not 

neutral; it was actively used not only to construct the proper technical justification of the 

project, but also to produce the necessary image and political effects to propel the aims of 

certain politicians. The concentration of information allowed the General Manager to 

control operational level actors by raising arguments that are difficult to challenge if 

actors did not possess the necessary technical language. Given its position and close 

relation to the Minister of MINVU, other public authorities did not interfere or engage 

actively in the implementation of the project. 

4.3.3. Recapitulating 

From the analysis of the implementation the implementation and operationalization of 

these projects there are several points to emphasize and recapitulate: 

North Rivera Project 

• -The implementation level constructed three sectors for negotiating: social 

(pobladores), private (investors) and public (NRO) 

• Each sector had a position 

• Positions within NRO were designated by a higher authority (boundary rule) 

• The Mayor and the leaders of neighborhood associations were the only positions 

elected by the commtmity (boundary rule) 

• The public sector, through the NRO, had the role of (scope rales): 

o balancing interests 
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o generating consensus 

• NRO, through the Chief Coordinator exerted power by; 

o Separating the social and the private spheres (authoritative rule) 

o Delimiting the range of negotiation in advance (authoritative rule) 

o Generating and concentrating information (information rule) 

o Convoking the Directory through the Minister of MINVU (authoritative 

rules) 

o Changing rules, defining how negotiations are to be conducted (e.g., 

Railroad Company) 

• Neighborhood associations exerted pressure through mobilization and protest 

• The private sector exerted power by conditioning investment 

• In the Directory the Ministers exercised their formal authoritative rules to gain 

control over the regional state apparatus, acting at the implementation level 

• Formal aggregation rules were almost absent 

o Decisions were made by consensus or imposed by the Directory 

(aggregation rules) 

• No actors "won it all", no actor "lost it all". All got something in between their 

expectations and their minimum requirements (payoff rule) 

The Portal of the Bicentenary Project 

• The General Manager constructed two sectors to negotiate; himself and potential 

investors 

• Investor were granted a position in Advisory Committees 
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o Given the information investors possessed and their capacity to condition 

investment, investors had the scope to influence decision-making 

o Some evidence suggests that there are concealed informal scope and 

authority rules framing negotiations between the General Manager and other 

key players outside the formal governing body. 

• Actors from the Municipality and other public offices were granted positions in 

Advisory Committees and the Panel of Adjudicators 

o Although municipal actors had the scope to challenge decisions or build 

counter-discourses supported by the aggregation rules in relation to land use 

plans, they rarely challenged decisions coming from the General Manager 

• The General Manager exerted power by 

o Controlling strategic nodes of decision making such as forming Advisory 

Committees (authority rule) 

o Controlling the topics to be discussed in Advisory Committee 

o Legitimizing the project through Advisory Committees and the Panel of 

Adjudicators 

o Concentrating information (information rules) 

o Constructing technical knowledge (information rules) 

• Neighbors did not have a position 

• The Mayor of the Municipality of Cerrillos acted primarily at the implementation 

level 
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• Having the scope and authority to influence decision making, the Municipality 

lacked of the technical information and political will to make a difference 

® Constructing payoff rules; investors will win, the project will benefit all, there are 

no losers 

What conditions are enabling these particular forms of decision making to take 

shape? Although there are differences in terms of the mechanisms used to exert 

power and the power arrangements generated through social practices, these two 

initiatives share some elements: the importance given to technical aspects in decision

making, as exemplified in discussions within NRO and within the confines 

constructed by the General Manager; the lack of effective mechanisms of public 

participation, being absent in the case of PBP; the fixation on reaching consensual 

solutions, involving either the threefold division established by NRO or the dual 

division in the case of PBP (General Manager and investors); and the power of some 

individuals to act across functional levels. To put this issue into a broader context we 

shall analyze some recent events in Chile's history generating a set of possibilities 

and constraints for social practices at the implementation and operational levels. 
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4.4. The Policy Formulation Level: Neoliberal Technocracy and Consensual Politics 

"The military government has the task of building Chile as a society of experts, in 

which the voices of those who know, takes precedence over political emblems. " 

(General Augusto Pinochet, public discourse mid 1970s, cited in Taylor, 1998) 

In his critical account of Chile's neoliberal model Nef (2003: p. 16) illustrates how many 

conservatives think about the country: 

For those mesmerized by the magic of the marketplace and the "end of history", 

contemporary Chile constitutes a remarkable demonstration on the inevitable 

triumph of economic and political liberalism. Democracy and capitalism seem to 

flourish. Official circles as far away as Eastern Europe, establishment intellectuals, 

and the mainstream media have praised the country as a model for Latin America, 

the developing world, and beyond. 

In explaining the rationale behind NRP and PBP, it is relevant, indeed, to examine the 

role of neoliberal reforms implemented by the authoritarian regime since the mid 1970s 

and followed, with minor changes, by the democratic administrations from 1990 

onwards, (see Mufioz and Celedon, 1996; Sheaham, 1997; Weyland, 1997). 

The capitalist revolution initiated by General Augusto Pinochet, required a radical 

transformation of the economic and social structure of the country, not simply the 

suppression of parliamentary institutions and civil liberties. The goal was to found a new 

society based on the rule of the market, introducing scientific methodology and rigorous 
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analytical practices and professional ethos (Cavarozzi, 1992). Carruthers signals out the 

intellectual basis of the model (2001: p. 343): 

In policy terms Chilean neoliberalism founded its rationale in the formula of the 

Chicago School economists like Milton Friedman and Arnold Harberger. Its small-

state, free market priorities were infused into the showcase policy reforms of 

Chile's "Chicago Boys" in social security, welfare, health, and education. Chile also 

launched the Latin American trajectory of privatization, deregulation, fiscal 

austerity, capital mobility, export promotion and anti-inflationary stabilization....In 

ideological terms, Pinochet's neoliberalism offered a coherent formula for 

comprehending relations between state, market and society. Informed by thinkers 

such as Friedrich Hayek and Robert Nozic, neoliberal ideology seeks to restrict the 

state to a minimum and to maximize the scope of individual freedom. 

Under this framework, neo-liberals rejected the idea that "true economics" were value-

based, reasserting the role of positive science, a process that parallels the predominance 

of economic science in public life and elevates the economists to an unquestionable 

position of intellectual and political privilege within society (Valdes, 1995). The notion 

of liberty was limited to the option of choosing within an open market. Following Valdes, 

the return to democracy in Chile has not meant renewed state controls on economic 

activity, rather the return to democracy has been conducted with strict adherence to 

macro-economic equilibrium, the promotion of economic growth, the attraction of 

foreign investment and the stimulation of national savings. In contemporary Chile, then, 
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decision-making is a depoliticized practice, as decisions are conceived as outcomes of 

rational procedures (see also E. Silva 1996, P. Silva 1998). 

For P. Silva, (1995, p. 200), the military government has left an enduring legacy of 

technocratic political style, the "management of things" being the hallmark of the new 

democratic governments. Technocrats now focus on political demobilization and elite 

politics as the means to consolidate democracy, stressing expert management of 

economic policy instruments as a fundamental tool for consolidating democracy and 

achieving social equity. Following Galjart and P. Silva (1995), I will regard technocrats 

as individuals with a high level of specialized academic training, particularly in 

economics and engineering, who operate on the principle that most of the problems of 

society can be solved by scientific expertise rather than through politics and political 

awareness in society. 

One caveat is in order. Technocratic mentality is not an exclusive phenomenon of 

countries that have undergone neoliberal reforms but also occurs under different 

ideological systems.^" In the Chilean case, intellectuals and technocrats in universities 

and think-tanks with close links to political parties have shaped policy demands and 

actively participated in policy formulation for a number of political experiments: from 

reform over revolution under Christian Democracy (1964-1970), to revolution over 

reform under the Popular Unit's Chilean road to socialism (1970-1973), and to neoliberal 

economic and social restructuring under military rule (1973-1990). Under the military 

regime, in the so-called "foundational phase and radical neoliberalism" (1975-1981) 
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intellectuals and technocrats could engage in the deployment of a set of policy programs 

focused on reducing trade tariffs, deregulating the financial sector, and applying market 

principles to pensions, medical insurance, and education (E. Silva, 1995; p. 190 and 196). 

In terms of rules, the implementation of a neoiiberal agenda has meant putting in 

place a complex web of prescriptions. Probably the most pervasive effect of 

neoliberalism has been to restrict the type of information to be used in decision making, 

regarding as valid only information derived from the application of strict technical 

procedure. For example, public projects are evaluated following the prescriptions 

contained in a technical manual that is annually updated with the latest economic 

indicators by technocrats working for the Ministry of National Planning. Despite some 

attempts in the early and mid 1990s to incorporate social and environmental indicators in 

the evaluation of public projects, the techno-economic machine remains in place and 

nodes of power constructed under the authoritarian regimes have been reproduced under 

democracy. 

To implement the neoiiberal agenda many positions were created within the state 

bureaucracy, which comprise small but highly trained staff operating in critical nodes 

with a set of authority and scope rules to affect decision making. In the case of MINVU, 

specialized units took command of strategic positions within the formal bureaucracy, and 

moved forward a liberal agenda, exemplified in the 1980 urban reform that lessened state 

control over land use, and in the 2000 "Great Urban Reform" that emphasized the use of 

I am using the notion of ideology in simple terms, as the set of evaluative statements about life and the 
world that claim to be based on empirical evidence (Galjart and Silva, 1995, p. 2) 

Between 1995 and 19971 worked for the Ministry of National Planning as advisor for the Department of 
Investment. 
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"flexible" urban planning instruments and the utilization of economic tools like impact 

fees to guide urban development (Ministerio de Vivienda y Urbanismo, 2000). 

As the technocratic mentality penetrated deeply into public administration, the old 

bureaucracy was partially replaced by "flexible" public workers, professionals with short-

term contracts or acting as part-time advisors or consultants, signaling an important shift 

in terms of boundary rules and blurring the public-private divide. In Chile, it is not 

uncommon that professionals working within the formal state apparatus and contracted 

for a specific period of time to perform a specific task maintain jobs within the private 

sphere, either as consultants, as researchers for universities or workers in "think tanks". 

In both projects, flexible and highly trained technicians form the main core of the teams 

moving these initiatives forward. 

Today, technocrats hold important scope and authority rules in the state apparatus: 

they have the capacity to affect directly the outcomes of projects by conducting 

negotiation, setting the agenda, framing the problem and creating positions through a set 

of boundary rules. In regard to aggregation rules, decisions are taken by following a strict 

economic rationale and by finding consensual solutions among political and economic 

elites. While the utilization of economic rationales derives directly from the premise of 

dominant ideology, to explain the dominance of a consensual style of policy making we 

should pay attention to recent political developments. 

Chile's peaceful transition to democracy (1988-1990) facilitated by a negotiated 

•'elite settlement" between Christian Democrats (center party), segments of the socialist 

left and portions of the economic elites who supported the authoritarian regime of 
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General Augusto Pinochet. Following Cavarozzi (1992), this settlement was possible, in 

part, because of a political deadlock in the late 1980s with two infeasible maximalist 

proposals that could be overcome only through negotiation among members of the 

economic and political elites. 

In relation to consensus, Valdes (1995: p. 253-254) states: 

Although only a brief period of time has elapsed since the current democratic 

government took office over from the military regime—something that should itself 

caution overly categorical assessment—Chilean society seems to sit on a surprising 

consensual course of development that promises to remain stable in the future. 

Stable liberalization policies and the rapid opening of the economy to foreign 

competition have yielded enormously positive results, all made possible by the 

return to democracy. Renewed democracy has allowed a social pact between the 

government, business sector, and workers. 

For P. Silva (1995), the democratic administrations were unable (unwilling I would 

claim) to modify the structure of the situation (the rules in place) since the 1980 

constitution instituted several mechanisms to guarantee liberal parties a majority of 

representatives in the congress and a dominant role in decision making, at least in the 

early and mid 1990s. These mechanisms included establishing constitutionally ranked 

principles (e.g., sacrosanct property rights) that can only be modified with 65% of the 

votes of Parliamentarians and Senators, giving, in practice, conservative forces in the 

congress veto power. As a result, political elites are engaged in the business of reaching 

consensus among parties. Problems are framed in technical ways and a complex social 
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engineering comes into play to find an adequate balance. To Avoide conflicts, dialogue 

instead of confrontation, is part of the political practices since the re-establishment of the 

formal democratic government in Chile (1990). 

In both initiatives there are clear traccs of this process. In the case of NRP, the 

decision to relocate the pobladores illegally occupying the Costanera area in Concepcion 

was reached by establishing a middle ground solution between the claims of the 

pobladores and investors, while many efforts of the General Manager of the PBP point to 

validating the project by reaching a consensus among political and economic elites. The 

eases differ, however, in terms of public participation. In the case of the NRP, 

pobladores were able to form one voice and defend their perceived rights, while in the 

PBP there are no indications that the affected community has been effectively 

incorporated in any meaningful way. 

In relation to participation, both the use of technocratic knowledge in decision 

making and a policy making style favoring consensual solutions among elites have acted 

jointly to reduce the level of engagement of "ordinary citizens" in projects affecting their 

future. As Carruthers (2001) puts it, contemporary politics in Chile is characterized by a 

decline in public participation and the reconsolidation of elitisms, both elements defining 

that policy decisions take place in close negotiated processes between intellectual and 

political elites. In the reading of Galjart and Silva (1995: p. 3-4), the knowledge of 

economists aimed at providing recipes for growth has led to an oligarchic manner of 

filling leadership posts, illustrating how technocracy turns out to be a substitute for 



170 

democracy. Decisions are taken not on the basis of consultation with people but as a 

function of bureaucrats' ideas (see also Taylor, 1998). 

As P. Silva (1995: p. 28) suggests; 

In trying to "clean up" the state (by concentrating attention on the state finance and 

quality of the administration) this technocratic approach has almost totally 

neglected civil society. State technocrats believed that the economic problems had 

to be resolved by "experts", without the "interference" of the citizenry which would 

represent an "obstacle" for the achievement of economic goals [emphasis in 

original]. 

In fact, disregard of public participation was found among many municipal technocrats, 

as pointed out in sections 4.2. and 4.3. In neither project aggregation rules incorporated 

effectively public participation. In contemporary Chile, public participation is restricted 

to those who can offer specialized arguments with respect to outcomes and consequences 

of policies and projects, the reason participation has become an elitist practice. Yet, 

decision makers and implementation level actors recognize the political benefits of 

participation (e.g., legitimization of governmental programs) and representatives of local 

communities are granted a position, but not the scope or authority to challenge 

established courses of action. Alongside the separation between technocrats and citizenry 

lies the separation between technocrats and politicians. As noted in this Chapter, many 

technicians regarded politicians with some doses of disrespect, illustrating, again, the 

deep penetration of technocratic knowledge in many spheres of social life. 
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Despite the technical-political divide, certain privileged actors are able to combine 

both spheres: recognized technical capacity in their field of knowledge and ability to 

move comfortably in political circles. This combination produces the ideal public servant 

who, working at key nodes of the state apparatus, has the capacity and reach to exert 

power among other technicians, politicians, business elites and local communities. The 

presence of techno-politicians represented by the Chief Coordinators and, much more 

clearly, by the General Manager of PBP, were central elements in moving NRP and PBP 

forward. 

At the urban policy making level, during the formal democratic administrations of 

Patricio Aylwin (1990-1994), Eduardo Frei (1994-2000) and Ricardo Lagos (2000— ) 

the dominant technocratic elite embraced readily 'good governance' policies to frame 

urban development questions, as illustrated in the 2000 "Great Urban Reform" (MINVU, 

2000). As Paddison (1999: p. 107) points out, supranational agencies (the World Bank, 

the International Monetary Fund) have widely advocated for good governance policies 

emphasizing the critical role of local governments in fostering dialogue among citizens, 

local organizations and private enterprises in order to adopt local development strategies. 

Terms such as partnership, decentralization and participation have become fashionable 

icons of progress, development and democratic participation. 

Key positions for Eduardo Frei and Ricardo Lagos' administrations reflect on how 

'good governance' should operate (Galilea and Jord^, 1996: p. 311): 

The capacity to govern is the conduction, the direction, and the capacity of 

execution of governmental teams. It refers to the abilities and experiences of an 
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actor or a group of actors to direct the social process towards objectives considered 

appropriate in the function of the governance of the system and the proposal 

contained in government's projects [emphasis and translation mine]. 

Here, there is a reference to the capacity of actors to exert influence in the social process, 

the capacity of governmental teams to apply known abilities and experience (expertise) to 

achieve order and predictability in policy outcomes; that is, to achieve the goals defined 

by projects of the central state apparatus. There is also a direct concern with the 

governance of the urban system, which they conceive as follows (p. 315-316): 

The city constitutes, fundamentally, from this perspective, a supportive system to 

the ftmctions of social reproduction, in terms or products, goods and/or services. In 

addition, it is within the urban context where the reproduction of the social body 

including the cultural, political biological, economic dimension, etc. occurs. For 

achieving this objective, then, all the actions initiated by the Municipality towards 

making more efficient the circulation and growth of the social and productive agents 

is central [emphasis and translation minej. 

This biological metaphor illustrates a point of view stressing that if the urban system 

operates adequately it will deliver the kinds of goods needed for the reproduction of the 

system. The adequate operation of this system requires, however, highly efficient teams 

at the level of the Municipalit> . at the ground level, concentrating the power "to act" in 

some key figures who can maintain the system working in the "right" direction. The 

interests guiding these figures are never spelled out: we must assume that the interests 
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behind governmental programs to intervene in the urban system represent the interests of 

every individual living in the community. 

Along these lines, the 1974 administrative reform increased considerably the scope 

of municipal authority, which became responsible for providing collective services. In 

most cases, the delivery of collective services was privatized. In the reading of 

(Mosovich Pont-Lezica, 1997), goods and services provided at the local scale lost their 

political connotation, becoming economic goods that could be directly purchased by 

neighbors who behave increasingly as rational actors. This process implied that 

aggregation rales prescribed that decisions no longer are to be taken on political grounds, 

but rather based on strict technical criteria. 

The penetration of good governance initiatives and technocratic criteria at the level 

of the Municipality required a number of positions to carry on the liberal agenda. Yet this 

process has been highly uneven. A professional working as ''flexible" advisor for the 

Municipality of Maipu, compared the situation of this Municipality with the Municipality 

of Cerrillos: 

We possess here a strong analytical capacity, in terms of a qualified 

multidisciplinary professional staff that can use resources such as aerial 

photography, GIS software and photogrametric techniques. We are in a privileged 

position in comparison to Cerrillos, where the Portal of the Bicentenary will be 

constructed,...[T]hey do not even have an actualized land use instrument. Where do 
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resources come from? Maipu is the only Municipality in Chile that is the owner of 

the water supply and sewer systems.'^ 

Although in the discursive realm relevance is given to the operational and municipal 

levels, in practice what can be read from NRP and PBP is that actors working at the 

implementation or policy-making levels and responding to national policies articulated 

"consistent teams" operating "locally". These technocratic figures were the ones that in 

NRP and PBP enabled the formation of semi-autonomous and informal organizations 

with restrictive objectives to realize interventions on fragments of the urban fabric. 

Under the dominance of neoliberal mentalities, another discourse that has 

penetrated deeply into the decision-making level to frame urban issues is the competition 

between cities as the principle phenomenon guiding urban change (see Sassen, 2000). 

Both projects arc linked to this discourse, especially PBP. As the Head of the 

Metropolitan Government of Santiago pointed out in a newspaper interview (Diario El 

Mercurio, 2003 March. Accessed March 27, 2003); 

I think Santiago's vocation is clear: in the XXI century it must transform into a city 

oriented to high-quality service to the region...[W]e think Santiago is the best city 

to do business in the region. In fact, Santiago is disputing in many aspects the 

leading position of Miami. Complemented with Valparaiso and Vina del Mar, cities 

that are specializing in research and development, the result could be spectacular". 

[my translation] 

Interview with an advisor for the Municipality of Maipu. Santiago, March 2003. English translation: 
Hugo Marcelo Zunino) 
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The Intendente's aim is to propel this policy through promotional campaigns, as 

exemplified in numerous events that he has participated throughout the world. This 

discourse has penetrated diverse instances, as illustrated by an advisor for the Head of the 

Metropolitan Government: 

What the Inlendente wants is to convert Santiago into a "World Class City". The 

truth is that at the beginning this idea was a bit disturbing and sounded arrogant, 

supercilious. But we are embracing this idea more and more since there is a real 

opportunity to incorporate Santiago in the global world. Today we have very good 

competitiveness, good indexes of human development and a good business 

environment. The situation of our neighboring countries put us as front-runner; we 

eg 

have a leading position in Latin America. 

PBP is linked to the ideas of promoting Santiago as a world city. In fact, the 

"International Contest of Ideas" also operated as a political strategy to "sell" the country 

to international markets, exalting the progress of the Chilean nation. 

Although the linkages between neoliberal mentality, predominance of technocratic 

knowledge, elitism and lack of public participation appears quite clearly reflected in the 

way the PBP was moved forward, is the situation at the policy-making level enough to 

grasp the particularities of NRP? Or, alternatively, were structured agents working in 

Concepcion able to construct a policy-making style departing from a strict adherence to a 

neoliberal logic that "has moved beyond the economic realm and colonized the political 

and cultural realm as well?" (Carmthers, 2001: p. 346). 
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4.5. A Comparative Perspective 

While the rules in place at the policy-making level allow us to connect neoliberalism 

and existing power configurations, still. 1 maintain, there is no deterministic top-

down relation. In fact, the pobladores in Concepcion were able, to a certain extent, to 

generate their own bases to resist relocation to nearby areas and influence decision

making process by constructing their own, particularistic voice. The fact that the 

pobladores occupied physically strategic nodes in the city and their capacity to build 

up strong organizations, made it tactically advisable to grant them a position within 

NRO with the enough scope to influence decisions, in order to reach a consensual 

solution and avoid the political cost associated with displacement or with a direct, 

physical confrontation. This latter situation was quite plausible in the late 1980s and 

in the early and mid 1990s when there were concrete plans to move them to marginal 

areas. 

Although neolibcral ideology remained in place with the return of formal 

democratic ruling, the structure of the situation changed in 1990 and contributed to 

opening up possibilities for the pobladores to participate in decision making. The 

democratic administration of Patricio Aylwin (1990-1994) came to power with a 

discourse encouraging participation through a "politics of consensus", which made it 

difficult to disregard the voice of the pobladores and not to grant them a position with 

enough scope within NRO, especially considering that they formed the part of the 

Interview with an advisor for the Regional Government of Santiago. Santiago, March 2003. (English translation; 
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political platform that sustained his government. In fact, the pobladores were active 

at the level of political parties. Most of the community leaders belong to the Socialist 

Party, which formed part of the political coalition that put Patricio Ayiwin in the 

presidency, or to the Communist Party, which had reached an agreement with 

moderate left parties to accept the 1988 referendum and to confront the authoritarian 

regime from within, as opposed to a policy emphasizing active militant resistance. 

However, even after the return to democracy, some sectors propelled by 

business interests still promoted the rapid "cleansing" of the area (see 4.1.), and the 

pobladores had to be active in generating one voice and building up a strong 

organization. 

During the early 1990s several charismatic community leaders emerged in 

Concepcion and they still are relevant actors in defending the rights of occupants and 

former occupants of the Costanera area. However, as illustrated in section 4.2.1., the 

pobladores experience fissures in their organization after the 1992 governmental 

decision to implement a project that combined opening space for private investment 

and moving occupants of the Costanera to a nearby site. 

In the case of the PBP, citizens remained much more distant from decision 

centers and conceived the project largely in abstract terms, as something external that 

did not affect them directly. One obvious reason for this situation is that since there is 

no physical occupation of the Cerrillos airport, ordinary citizens feel that the project 

will not affect them directly. From my perspective, however, at a more subtle level 

Hugo Marcelo Zunino) 
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there is a silent strategy to maintain the ordinary citizen's detachment from decision 

making. This strategy is not emanating from a single source and encompasses a 

number of practices; it may be operating through actors that are not fully aware of the 

effects of their actions and decisions, and/or may well represent an unintended 

consequence of social interaction. 

The Mayor of Cerrillos has been active in producing and reproducing the set of 

rules giving shape to an elitist and technocratic style of policy making and has 

contributed through his action and inaction to the legitimization of the project. The 

Mayor has a position, but he has not made use of the authority and scope rules in 

place to make a difference or to challenge elites moving the project forward. Formal 

rules in place give this position the authority to formulate land use plans, but no 

attempts have been made to use this rule as a mean to change the situation; for 

example, by demanding changes in how decisions are taken (change of aggregation 

rules), demanding that studies are to be conducted by the local government (change 

of information rules) or demanding more resources from the central government to 

face the challenges derived from the PBP (changing the structure conditioning its 

performance). 

Yet, the "ordinary citizen" is also part of the machinery reproducing the 

situation. Despite the lack of mechanisms encouraging participation, the project is 

"out there", it is not hidden behind impenetrable walls. In this sense, following the 

claims made by the General Manager (see 4.3.2), the project is "wide open" for 

scrutiny, for resistance, for reconstructing the ways in which local communities are 
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being constructed. Then, the actions and decisions of the General Manager cannot be 

considered as acting deterministicaJly over citizens and marginalizing them from 

decision making, he is just setting the broader context of possibilities and constraints 

for action, not only eliminating options but opening up opportunities to resist 

decisions in instances such as the contest of ideas or through the Mayor. 

The Chief Coordinator and the General Manager have exercised power 

appealing to different sets of rules. The General Manager maintains a position closely 

allied with the Minister of MINVU, responding to national policy agendas rather than 

to locally rooted demands and the needs of ordinary citizens. In fact, the main 

objective of his task is to realize the Portal of the Bicentenary and help moving 

forward a presidential policy aimed at using the bicentenary as a propagandistic tool 

to exalt the progress of the Chilean nation and to prepare the coalition of parties 

supporting the government to confront right-wing politicians struggling to win the 

2006 presidential and parliamentary elections.^'* 

In this context, there seems to be no need to give ordinary citizens physically 

localized in Cerrillos the authority or scope to affect outcomes. Aggregation and 

information rules are put in place in such a way that the only interest that actually 

counts comes from investors striving to realize good business opportunities. They are 

the ones who will define the feasibility of the project. 

In fact, the right wing conservative candidate for the 2006 presidential elections is leading most polls. 
This candidate almost defeated the current Socialist president in the 2000 presidential election with nearly 
47% of the votes. For many policy makers in Chile, the victory of a right wing coalition seems almost 
inevitable. 
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In the PBP case, information for decision making is restricted to that derived 

from economic rationale, the language of investors, while aggregation rules prescribe 

that decisions are taken on the basis of technical agreements and consensus between 

the General Manager and economic elites. This setting, again, does not preclude 

ordinary citizen to make use of existing channels to change policy making styles. 

In contrast, the Chief Coordinator of NRP was able or willing to go beyond the 

scope of a strict adherence to economic principles and incorporated social aspects in 

decisions making, along with a direct concern for the needs of ordinary citizens. This 

was made possible by maintaining important degrees of autonomy from policy 

makers operating in Santiago. This relative autonomy was reinforced by the fact that 

he was far from the political elite, not formally linked to traditional parties and used 

several techniques (communication campaigns) to open-up the debate and legitimize 

the project within the region. It can be claimed that the performance of the Chief 

Coordinator is a remnant of the "politics of consensus" (see 4.4.) implemented during 

Ay 1 win's administration. 

The different ways in which the Chief Coordinator and the General Manager 

faced their challenges responded, in part, to tactical reasons. The Chief Coordinator 

could not ignore the pressures exerted by the pobladores, while the General Manager, 

by concentrating information at strategic nodes and using strictly technical criteria, 

attempted to move the project along a fast track. Both actors, then, were structured 

by the situation, but not conditioned. They retained the capacity to choose among a 
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variety of approaches and it at this point where their personal disposition come into 

play. 

The role of the Municipality in both cases differs in important ways. 

Representatives of the Municipality of Concepcion exhibited autonomy in the 

Technical Committee of the NRO and participated in the elaboration of the plan for 

the area (1995), where their voice was heard and taken into account. This autonomy 

was made possible by articulating a technical discourse representing the interests of 

the Municipality, which had a relatively large professional staff with good contacts in 

Ministries in the Regional Government, allowing them to construct their own 

perspective about the situation. The Municipality of Cerrillos, in contrast, had very 

limited resources and only four persons formed the professional staff, overwhelmed 

by daily routines. 

In both cases, private investors were active defining their interests, but they 

used different channels to exert their influence. In the NRP their influence was 

balanced by the voice of a strong Chief Coordinator, the presence of a Technical 

Unit, the concurrence of a politicized group of pobladores and a Municipality that 

had an active voice within both the Social and Technical Units and maintained close 

relationships with the pobladores. In the Cerrillos case, the General Manager worked 

in close cooperation with investors. The participation of the private sector in urban 

planning decisions appeared aligned with the general policy of the country, but the 

concrete setting of social interaction and the personal disposition of structured agents 

influenced the concrete form it took. Indeed, the close relationship between investor 
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and the General Manager of PBP is not only explained by the technical rationality 

implicit in planning decisions in Chile, but also by the personal history of the 

manager, who had been active in the academia, as a private consultant for real estate 

investors, and in the contingent political sphere. 

The relations among actors are portrayed in figure 8. 
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Figure 9. Strategic Actors in Comparative Perspective 

other Ministers Minister of MINVU 

Directory 
Directory 

DUP 

Coordinator GM S-M 

ACO PA 
TU SU 

AC 
AC 

PBP NRP 

Where: 
S-M: SEREMI-MINVU 
Coordinator: Chief Coordinator of NRO. 
TU: Technical Unit 
SU: Social Unit 
M: Municipality 
I: Investors 
ACO: Affected Community 
DUP: Direction of Urban Projects 
GM: General Manager of PBO 
AC: Advisory Committees 
P A; Panel of adjudicators of the Contest of Ideas 

Each box or oval represents a position at three functional levels, from top to bottom: 

policy-making, implementation, and operational. Each line represents a connection of 

different character between positions: lines can represent boundary rules (a position 
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appoints another subordinated position), positions within units where decisions were 

taken (e.g., the Municipality participates in the Technical Unit) or channels of 

communication and influence that are open. The thickness and continuity of the line 

represents the strength of the influence among positions. On the one side, a thick line 

represents a case in which there is a tete-a-tete: a close relationship blurring 

differences or when a position takes an authorative voice over other position and 

imposes a policy criterion. On the opposite side, a thin discontinued line represents a 

case in which the relation is distant, merely formal and no real influence is exerted. 

Through the diagram we can interpret the scope of positions, their space of 

maneuver, as well as the channels used to deploy power. 

The network of interaction constitute the vertical structure of governance 

present in the NRP reveals a denser, thicker pattern in comparison to PBP, denoting 

an interlocking structure of governance in contrast to a linear one. At the operational 

level, in NRP the Municipality holds a strategic position, not only because of its 

capacity to influence decisions at the Technical Unit or Social Unit, but also 

propelled by the contacts municipal personnel maintained with pobladores and 

private investors. Then, triangular, but separate, areas of influence were defined: 

Technical Unit — Municipality - Investors and Social Unit - Municipality - Affected 

Community. In the case of PBP, the General Manager "pulled up" the Municipality 

of Cerrillos to the implementation level, building a quite paternalistic relationship 

based on obedience and respect. In addition, the decision-making units operating on 

the ground level exhibited high degrees of balkanization: few connections existed 
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between the potential investors, the affected community and the Panel of 

Adjudicators; generating a linear, top-down form of governance. In NRP, the 

investors had a connection with the Chief Coordinator, but it was not common case 

to use it, since regular conduct was established through the Technical Unit. 

At the implementation level, the contrasts on the ground are reflected in a 

different set of relationships among positions. The Chief Coordinator had two active 

interlocutors, the heads of the Technical and Social Units and a more sporadic one, 

the investors. The sporadic relationship between investors and Chief Coordinator 

reflects the differential capacity of investors and the affected communities to reach 

strategic positions. This does not occur in the ca.se of PBP, where a tete-a-tete, a 

direct and personal connection existed between the General Manager and investors, 

suggesting that the public-private divide is not as clear-cut as sometimes portrayed by 

regime theorists. In the PBP scheme, the Municipality operated at the implementation 

level, but with little effective influence. The fact that channels were open from the 

Municipality to the General Manager, Advisory Committee and Panel of 

Adjudicators suggests that the possibility of "making a difference" existed, but these 

channels were not exploited by municipal personnel. The Directory was only 

virtually present in the PBP, while it has been active in the NRP at strategic moments 

when political leaders were called upon by the Chief Coordinator to resolve 

conflictive situations. 

The relationships between implementation level actors operating at the policy

making level also showed important differences. In the NRP the Minister of MINVU 
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exerted influence mainly through the Director)- when important decisions had to be 

taken. In the case of PBP there is a much closcr relation between the General 

Manager and the Minister, a very direct and fluid one. To make sense of this situation 

it is important to consider the critical role played in Chile by political alliances, 

which create strong obligations among parties (see Ward, 1996). In important ways, 

the General Manager and the Ministry belong to the same team, embarked on the 

duty of governing the country and preparing the terrain to rule it for a new 

presidential period. 

The relationship between the Minister and the Chief Coordinator, although 

close and hierarchical, did not involve the formation of a unified team but the 

formation of a working allegiance, given the lower political connotation of the Chief 

Coordinator and the fact that working "in the regions" and not in Santiago opens 

more space for self-regulating maneuvers. 

Then, in PBP it is possible to identify a vertical power circuit encompassing the 

Minister, the General Manager and Investors, denoting a strong vertical hierarchy 

moving PBP forward. Moreover, the authority of the Minister can even reach the 

operational level, by means of a strong voice at the Panel of Adjudicators via the 

General Manager. In the NRP there is also a hierarchy in place, but this is not linear, 

it is broken in at least two pieces: the axis Directory-Ministry of MINVU and Chief 

Coordi nator-Technical and Social Units. These two circuits operate relatively 

autonomously: the decisions taken in one sphere do not necessary oblige the other. 



187 

A related notion relevant to analysis in detailed is how information is produced, 

distributed (shared) and "stored". I will use a similar type of diagram denoting the 

production of information at the operational and implementation level. Arrows will 

represent where the information is generated and where it is accumulated (Figure 9). 

Figure 10. Production and Storage of Information in Comparative Perspective 

Directoiy 
DUP 

EC GM Coordinator 

EC 

PA ACO 
TU SU 

AC AC 

NRP PBP 

Where: 
Coordinator; Chief Coordinator ofNRO. 
TU: Technical Unit 
SU: Social Unit 
M: Municipality 
I; hivestors 
AC; Affected Community 
DUP: Direction of Urban Projects 
GM: General Manager of PBO 
ACO: Advisory Committees 
PA; Panel of adjudicators of the Contest of Ideas 
EC: External consultants 

Examining the information rales in place at NRP, we can infer that information from 

the operational level is stored at the level of the Coordinator. In contrast to the case 

of PBP, this information was diverse, coming from the affected community or 
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potential investors and transmitted through the Social or Technical Units in separate 

flows. In these units the information was shared among municipal personnel and 

investors or among municipal personnel and the affected community, pointing to the 

critical role the Municipality played not only in generating information but also by 

receiving information from the major parties involved in the project. The information 

accumulated by the Chief Coordinator would eventually flow to the Minister is terms 

of policy recommendations or flow to the Directory in case there was a pressing 

matter to resolve. Although at present NRP does not rely on external consultants to 

generate information, it did in the initial phase of the project. 

In contrast, in PBP there were no opportunities to share information: the 

General Manager accumulated information from private investors (directly or 

through the Advisory Committees) and expert architects through separated bottom-up 

flows; while the affected community and the Municipality did not generate 

information for decision-making. DIJP and external consultants also generated 

critical information at the implementation level. The only way the affected 

community can get access to information stored by the General Manager is through 

news reports, once the information has been digested and decisions taken by the 

Minister of MIN VU. 

The divergence in the connections among strategic actors, their relative scope, 

and the ways in which information is produced and stored, suggests that the 

structures of governance moving NRP and PBP forward diverge in important ways. 

The policy-making level gives actors certain known tools under which to operate— 
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criteria of efficiency, attract private investors, form highly skilful teams at the "local" 

level — but actors at the implementation and operational levels are the ones holding 

the capacity to work out policy guidelines as functions of the local conditions in 

which projects unfold and their personal predispositions. Therefore, in the case of 

NRP, the Chief Coordinator strategically maneuvered to open up spaces where the 

alTected community could express their concerns and gave them the scope and reach 

to influence decision making. The local conditions, characterized by a commvinity 

prepared to defend their "rights" and guard the place they built through years of 

social struggles, posed a major dilemma that only could be dealt with by reaching 

common grounds for negotiation. In the case of PBP, the affected community 

remained distant from strategic nodes of decision-making, leaving ample space for 

the General Manager to guide the process according to his own agenda. 
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5. ANALYSIS 

In this Chapter I offer an evaluation of the analytical and conceptual framework used to 

decipher power relations embedded in structures of governance moving the two projects 

forward. 1 begin by describing my own position in relation to these projects; that is, my 

initial understanding of the situation unfolding in Concepcion and Santiago. I also revisit 

the intentionality of the analytical and conceptual framework, putting it into the context 

of both case studies. By linking abstract concepts with concrete findings, in section 5.2.1 

focus on the usefulness of such concepts as structuration, Foucault's productive approach 

to power, rules, institutional levels, and structures of governance. In section 5.3., my 

attention turns to the capacity of this approach to deliver policy recommendations aimed 

at challenging existing power configurations. I end this Chapter by suggesting 

refinements to strengthen the analytical potential of the construction applied. 

5.1. Setting 

In order to adequately evaluate this contribution, I must first spell out my previous 

position in relation to these projects and the number of preconceptions I had of what was 

going on in Concepcion and Santiago. 

Neither the North Rivera Project (NRP) nor the Portal of the Bicentenary Project 

(PEP) was new to me. Although I never worked directly in organizations in charge of the 

realization of such endeavors, during my professional career as advisor for Chile's 
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Ministry of National Planning and for the Ministry of National Heritage between 1992 

and 1997,1 came to know and meet some individuals who are now in positions of power 

within the organizations coordinating these initiatives. 

In the case of the North Rivera Project, during the early 1990s my professional 

duties required fieldwork in Concepcion and its surrounding area, an occasion during 

which I visited the Costanera sector for the first time. I was puzzled that only a few 

blocks from Concepcion's downtown and from my hotel, a different city-space existed: 

one surrounded by material and symbolic barriers, crowded, deprived, dangerous and 

silently waiting. It was clear to me at the time that the space was "on the move"; social 

elites living just a few miles away could not tolerate such "disorder" for much longer. 

Today, this place no longer exists: a long and wide avenue runs along the north 

river bank, ample green areas frequented by white-collar professionals and street vendors 

dominate the landscape, instead of pobiadores defending their place the police 

department controls social movements and behavior, a large supermarket occupies space 

left behind by "illegal" housing, vacant land is put on the market for sale and several real 

estate projects are being developed. 

How did this happen? Who is responsible? What machinery is behind these urban 

changes? Where did the pobladores go? Colleagues answered that a governmental office, 

the North Rivera Office (NRO), was conducting a large project funded by international 

organizations that contemplated moving the pobladores to a nearby area. Before 

beginning my graduate studies in the Unite States, 1 believed that NRO was a simple 

masquerade for a vertical exercise of power, a traditional example of how powerful 
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business and political elites dominate society and space in contemporary Chile, to the 

detriment of poor people who are left behind. 1 no longer think that is the case. 

In the case of the Portal of the Bicentenary Projcct, the space occupied by the 

Cerrillos Airport was quite familiar. Many times I drove by and I even made use of the 

airport's facilities. For me it was just a routine space, fitting harmoniously within the 

urban structure. In 2000 a Socialist President took office, symbolizing, for many, the 

definitive consolidation of the Chilean democracy. After all, he was the first [renovated] 

Socialist President after the military coup that removed from office an elected [non-

renovatedj Socialist President in 1973. In the meantime, Chile's society had changed 

forever. The discipline of economics penetrated into the finest grains of society; 

dominating private and public spheres of decision making (see 4.4.). Shortly thereafter 

new progressive, cutting edge leaders took command of the main governmental offices in 

2000; the Portal of the Bicentenary Project was launched in the midst of discourses 

exalting patriotic values and the becoming of a nation. I found the idea behind the project 

impractical and driven by political elites displaying superficial excitement. I still think so. 

By what means are elites exerting control over decisions affecting the production of 

urban space and making some discourses prevail apparently without opposition? Now, I 

feel more prepared to engage in that line of discussion. 

This is the general framework in which the practical research questions guiding this 

investigation took shape. Yet, my main interest was not to understand or explain these 

issues per se; although they did drive my curiosity, my engagement with social theory 

during my doctoral studies led me to question the degree to which such appealing 
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conceptual devices as structuration, governmental ity, social production of space, among 

other, could be applied in empirical settings to study governance, power configurations 

and other social processes. I found that studies informed by regime theory, a popular 

theoretical approach to study governance (see 2.2.), were trapped at the "level of events", 

reduced to discrete descriptive accounts of political maneuvers, fragmented, and 

disconnected from broader social situations. 

In this context my attention turned to developing a methodological approach using 

theoretical tools derived from social theory. 1 was particularly interested in understanding 

the ways in which broader processes impact on individuals, whether human beings were 

taking decisions based on their free will or were condemned to respond mechanically to 

influences beyond their direct control. 

The analytical construct I started to develop during my doctoral studies had two 

intentions. First, apply social theory to study governance in a way that recognized both 

structural forms of constraints and the possibility of human agency. It is not surprising, 

then, that Anthony Giddens' work on structuration theory exerted considerable influence 

during the initial phase of my work. Second, develop such a framework aimed at 

constructing analytical basis to move the Latin American urban research agenda forward 

along less deterministic lines. I was quite dissatisfied with the approaches taken by many 

Chilean geographers and other social scientists who study urban phenomena, placing 

analytical attention on the ways in which broader social situations, like the consolidation 

of neoliberal reforms, impact deterministically on cities creating a number of "urban 

pathologies" (Cariola and Lacabana, 2001; De Mattos, 1996, 1998, 1999; Dockemdorff 
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et al., 2000: Keeling, 1999; Portes, 1989; Rodriguez and Winchester, 2001; Romero and 

Toledo, 1998; Torres, 2001). 

The building block of the methodological framework I developed in Chapter 2 is to 

read strategies deployed by agents to achieve given ends. Agents are not considered free 

or condemned to behave at the mercy of broader structures of domination, they are 

structured agents operating within the context of possibilities and constraints put forward 

by larger structures created and reproduced through social practices. Although social 

actors are constrained by formal and informal rules, I regard them, following Giddens, as 

knowledgeable, able to understand the social context surrounding them, always retaining 

the capacity to choose from alternatives courses of action, able to deploy strategies aimed 

at furthering given ends or resisting existing power configurations, and, as a 

consequence, totally responsible for their actions, passivity, and/or indifference. 

The notion of knowledgeable and situated actors opens up a way to consider the 

two sides of power: the preexisting power configurations giving actors differential 

capacity to affect outcome (structural dimension of power) and the capacity of 

individuals and groups of individuals to exert power, resisting and eventually 

transforming structures of domination (agency dimension of power). During this second 

phase, I was influenced by Foucault's approach to power: power comes from above and 

below, the capillarity of power, power is not external to society it is integral to it (see 

2.4.). By embracing a Foucauldian approach to power I was able to rework Giddens' 

undertheorized conception of power, which, contradicting his own theory, is taken largely 

as a structural force devoid of human agency. The power-structuration integration leads 
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to the conceptualization of the deployment of power (e.g., strategies to achieve certain 

ends) as a necessary condition for the processes of structuration to unfold, at the same 

time that the process of structuration engenders power relations. 

Within the context of structuration theory and a Foucauldian approach to power, 

structures of governance were conceived as volatile arrangements constituted by written 

and unwritten social rules operating at different functional levels and establishing the 

range of possibilities and constraints for social performance at lower levels. It is through 

these social rules that actors "get structured". 

To interpret the strategies at work in structures of governance, I suggested reading 

social rules operating at different functional levels in given moments. This 

methodological construction is aimed at disclosing the constellation of rules 

constituting broader "stable" institutions, institutional transformation over time (see 

Child, 1997) or the transition from structures (set of rules) to institutions (rules 

reproduced through long time-spans). Rather, the analytical focus is on how structures of 

governance, representing volatile achievements, are created under given scenarios to 

achieve order and predictability in urban outcomes. Structures of governance are not 

confined to a specific level; they are multi-level constructions which, by attaining certain 

internal consistency (see 2.4.), allow certain actors to partially control decision making 

processes. Since absolute control is not possible, in the construction of structures of 

governance we have ongoing processes of social struggles; each party striving to achieve 

a certain rule configuration that best advances its ends. Structures of governance, then, 

represent power configurations and constitute the means through which power is exerted. 



196 

Structures of governance moving NRP and PBP will gradually dissolve as these 

projects achieve the expccted results or will be rapidly dismantled if projects fail to 

deliver the expected results. However, the constitution, reproduction and change of 

structures of governance can eventually have influence at the policy-making level: they 

can act as models for other situations and inspire rule change at broader levels. In the 

case of NRP we have an example of how a group of pobladores was able to exert 

considerable influence at the implementation level. They resisted rules derived from a 

purely economic rationale and pressured strategic public officials, which led to rule 

changes that granted them a position and authority within the NRO. They were not only 

the "needed ones"; they reconstructed themselves, to an important extent, as active 

partners in the projects. This is not an isolated case. Recently (early 2004), a group of 

pobladores demanding housing solutions occupied land adjacent to an ecological, new-

age gated community in Santiago's east side. Through a complex process of negotiation 

with public officials the pobladores won important benefits. The point here is that 

experiences like NRP can act as models for similar situations and. if a minimum 

coordination amongst social movements is achieved, these bottom-up forms of 

governance have the potential to scale up and challenge rules in place at the policy

making level. Let us keep in mind, however, that rule modification can also be triggered 

by processes unfolding at the policy-making level (see 2.4.). For instance, as illustrated in 

section 4.4., the return of formal democratic rule opened up spaces of negotiation and 

social struggle that were not there during the authoritarian regime (1973 - 1990). 
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In the practical sphere, disentangling the sets of rules framing practices and defining 

the channels through which power is executed can generate strategic knowledge that can 

be put to work to modify existing power configurations, for either progressive or 

regressive purposes. For instance, it allows researchers to identify critical nodes through 

which power elites create relations of subordination, collaboration, and/or submission 

(see 5.3.). Therefore, in conjunction with advancing the application of recent 

developments in social theory and interpreting the operation of structures of governance 

in non-deterministic terms, the analytical and conceptual framework developed here has 

important empirical and practical dimensions. 

5.2. Structures of Governance: Conceptual Evaluation 

In constructing a framework for analysis, 1 was first influenced by structuration theory; 

the conceptualization of structures as rules and resources reproduced in the continuity of 

social life by structured agents echoed my understanding and distanced me from 

structurally oriented explanations such as Marxism. The idea of structuration shed light 

on how broader social conditions are related to contingent social practices. 

In this investigation I look at actors as "situated actors", whose actions are framed -

not determined - by socio-political contexts. When I examined the performance of 

strategic actors and the affected community this conceptualization contributed to what 1 

would call a more flexible understanding of the situation. In the case of NRO, for 

example, the Chief Coordinator, working within a context that gave predominance to 

technical knowledge, was able to go beyond a strict adherence to economic principles and 
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to come up with a solution that was not the one expected by economic elites and 

technicians. Broader rules framed actions of the Chief Coordinator in important ways; he 

was compelled to adhere to technical criteria (aggregation rules), but political events such 

as the return to a democratic form of government also gave him the latitude to combine 

technical reasoning and face-to-face negotiations with the pobladores (see 4.3, 4.4.). 

In PBP, in turn, the Mayor of the Municipality of Cerrillos is described largely as a 

position subordinated to the General Manager, but still appears to retain the capacity to 

challenge implementation level actors by putting forward, for instance, the formal 

authority rule prescribing that Municipalities are the only entities having the capacity to 

formulate land use plans (scope and authority rules). 

In NRP, the pobladores in Concepcion, bounded by scope and authority rules in 

place at the policy-making level that give expert understanding predominance, to the 

detriment of non-expert participation, were able to work within these boundaries by 

deploying a series of strategies like protesting, lobbying, organizing and constructing one 

voice. These maneuvers opened a space for negotiations and put in place position and 

scope rules prescribing that the pobladores not only had a position but also the capacity to 

influence decision making via discussions/agreements within the Social Unit, which was 

specially created to deal with the "social world". It was not a masquerade; they were at 

the negotiation table to make a difference in the final outcome of the projcct. And they 

did. They could have chosen a different course of action, radicalizing their demands or 

just letting things flow. Instead, they engaged in negotiations and reached a compromise: 
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they accepted payoff rules prescribing that they were not going to win it all, nor lose it 

all. 

In addition, local communities that will be affected by the PBP (negatively or 

positively) remain disconnected from the project and few signs of political mobilization 

have emerged. Neither the policies conducted by the General Manager nor rules 

operating at the policy-making or implementation levels can be blamed as causes of this 

situation. Even though there are no incentives in place to articulate participation, the 

project is "wide open". Local communities retain the capacity to construct their own 

knowledge and could influence the outcomes of the project, by, for instance, pushing 

Municipal authorities to make use of their authority rules to challenge the vertical 

arrangement constructed by MINVI J via the General Manager. 

Foucault's understanding of power as a direct productive force (see 2.4. and 2.5.) 

was central in understanding the deployment of power in given social contexts. In fact, I 

organized the discussion by examining the strategies and govemmentalities used by a 

range of parties to advance their ends. These strategies were not disconnected from the 

broader context of social interaction; they were deployed by structured agents within 

constraints and possibilities put forward by rules operating at higher levels. 

Foucault's notion of capillarity was usefiil to describe the relationships among 

certain actors. As the serfs and the lords had tete-a-tete relationship during the middle 

ages (see 2.4.), the General Manager of PBP exhibited a similar relationship with the 

Minister (acting as the serf) and with the Mayor of the Municipality of Concepcion 

(acting as the lord). The power relations embedded in these relationships are, indeed. 
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hierarchical but the "serfs" retain ccrtain degrees of autonomy and the capacity to resist. 

This is a condition of possibility for power relations to exist; if not, we will be facing not 

a power relation but absolute subjection in which case it makes little sense to distinguish 

between, say, the General Manager and the Mayor. It is only because the Mayor retains 

some capacity to exercise power via a range of rules that it is analytically meaningful to 

consider the Mayor as a separate participant in the governing arrangement under scrutiny. 

Put it in another way, the condition of possibility for the General Manager to exist in his 

actual form is the existence of a Mayor sustaining that power relation. 

As illustrated in the examples about the functioning of NRO and NRP (see also 

discussion contained in section 4.5.), 1 use the notion of social rules to bind 

"stracturation", structured agent and the structural and agency side of power (see 2.5. and 

5.1.), in a coherent but overtly and deliberately eclectic analytical and conceptual 

approach to study structures of governance, defined as a volatile set of multi-level rules 

put in place by structured agents in their attempt to control decision-making processes. 

In Concepcion we have a complex webs of relations constituting and reproducing 

the structure of governance in place; although there is a clear focal point, the Chief 

Coordinator, there are a number of entities that can affect the outcomes of the project, 

including pobladorcs, private investors, and the Municipality of Concepcion. In the PBP, 

it is possible to read a linear circuit of power constituted by the Minister, the General 

Manager and private investors (see 4.5.). 

Since it is not an objective of my research I will not engage in discussions about 

Chile's urban policies and the adequate path to reinvent them. This prescriptive line of 
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inquiry requires examining structures of governance from a different angle, beginning by 

making explicit what I understand by "adequate" and what interests are behind that 

understanding. The important point to make is that the concepts used to build this 

analytical framework can help in interpreting urban outcomes in terms of power 

configurations. If social rules constituting a structure of governance were interpreted, 

social researcher and policy makers would be in a better position to make policy 

recommendations and to alter existing power configurations. 

Power is exercised within possibilities and constraints put forward by a larger set of 

rules (see. 4.4.). Chile's re-democratization, for instance, meant putting in place a new set 

of rules, one of the most influential being the aggregation rules prescribing that 

consensual politics is the route to appropriate solutions. This aggregation rule 

modification went hand-in-hand and was consistent with the wider and more 

encompassing aggregation rule establishing the dominance of positive science (e.g., 

economic techniques) over other perspectives. Consensual politics prevailing since the 

1990s onwards was used effectively by the pobladores in Concepci6n to strengthen their 

capacity to exert power and challenge existing power configurations, opening the way to 

establish position and scope rules prescribing that pobladores had a position and voice 

within NRO (see 4.2.1. and 4.5.). 

Rules, therefore, are not separable from relations of power. Sets of rules are 

embedded within power relations and define, at the same time, how power can be 

exerted. Formal and informal rules, as structures, are in constant motion. Rules are 

subject to reprodiiction, modification or elimination. The relative stability of rules across 
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time is a matter of empirical investigation and several factors come into play in defining 

the relative stability of multi-level rules. In many western democratic societies, for 

instance, we can encounter long-lasting forms of democratic ruling, setting the 

framework for more or less stable policy-making rules. In times of crisis, of cultural 

struggles (e.g., rights of gay couples), war, political instability, elections, and other social 

phenomenon, policy-making rules can become quite unstable. Operational levels rules 

framing the reproduction of, say, private condominiums might remain quite stable, while 

shifting operational rules could be more common in situations were different parties 

struggle to achieve their disparate ends. 

In the Chile case, since the mid 1970s we can recognize a set of more or less stable 

rules operating at the policy-making level (see 4.4.): position rules establishing expert-

driven positions, boundary rules framing the emergence of flexible workers, scope rules 

increasing the reach of those individuals who master certain disciplines, information rules 

ascribing technical knowledge a privileged status, and aggregation rules prescribing 

technocratic procedures to make decisions. In contrast, based on the results from NRP 

and taking into accoimt recent urban struggles, implementation and operational rules 

appear less stable. However, policy-making rules in Chile are not fixed and/or sacrosanct; 

any set of rules it can be challenged. For instance, Chile's socialist project (1970-1973) 

meant changing rules at the core of the capitalist system, and the democratically elected 

authorities who took office in 1990 opened some channels for formal public participation 

or, more precisely, public consultation. The widespread belief that there are fixed rules is 

probably the best strategy for reproducing authoritarianism within the liberal project. 
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Rules are amenable to control and are continuously being modified via interventions 

of structured agents, who are in a continual and subtle struggle to reach a certain rule 

configuration that serves to advance their particular ends. As in Harvey's (1982) notion 

of spatial fix, a final solution in terms of a "rule fix" will never be reached. 

Contradictions, competing discourses, different ends and different frames of reference 

will always be propelling us (humans) to modify rules framing social performance. 

Fortunately that is the case. 

The notion of social rules can be applied to different spheres of social life, not only 

to urban issues. Moreover, even the most common social practicc like going to a 

restaurant are framed by formal and informal rules: under some circumstances people are 

not allowed to enter some restaurants with liquor, cannot sit on the floor, should use a 

fork to put food in their mouth; in exchange for the food customers receive they have to 

give away money, etc. All these rules establish power relations among actors, for 

instance, the relation between the waitress and the client, the chef and the capitalist, etc. 

These rules are contemporary creations and are open to resistance and change. From the 

perspective of structuration theory, rules are continually being reproduced by social 

practices of structured agents, and if people stop behaving in accordance to certain social 

norms, given rules will cease to exist (see Elias, 2000, for a stimulating discussion about 

the evolution of manners and customs in Europe). Of course, many rules are not that easy 

to replace. Broader rules, such as the exchange value ascribed to money, are anchored in 

the foundation of capitalist society and individual or even extended acts of disobedience 
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may prove fruitless. However, capitalism is constantly reinventing itself and is itself 

subject to rules changes. 

Rules do not have only a vertical dimension represented by institutional levels; they 

also have spatial and temporal dimensions. It is fairly easy to imagine how social rules 

change across space and time: codes of good conduct, moral standards and so forth vary 

from place to place and time to time. In the context of my study, I argued that there are 

different sets of rules constituting structures of governance in Santiago and Concepcion, 

and that current rule-configurations are, in part, outcomes of past events. Eventually, the 

constellation of rules framing social practices can be represented by a three dimensional 

figure like a cube; the horizontal axis representing the type of rules, the vertical axis 

representing levels of social interaction and the third axis accounting for the spatio-

temporal dimension. In this study I interpreted a small portion of these socio-discursive 

rules, the ones framing social practices in processes of governing urban initiatives. For 

that purpose, my analysis considered the types of rules described by Ostrom (1986)(see 

4.4.) working at three interconnected functional levels: operational, implementation, and 

policy making (Waterstone, 1996). 

The concept structure of governance I used throughout this investigation attempts 

to capture the notion of structured agents, the productive side of power and the multi

level operation of rules (see Chapter 2). As illustrated above, these concepts are useful for 

deciphering power relations at work and how people attempt to control decision making 

processes and master the social production of urban space. In the next section, I will 
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evaluate the effectiveness of this approach for making policy recommendations aimed at 

reconfiguring power relations in concrete settings. 

5.3. Utility 

In this section the reader must bear in mind that my work is not intended to formulate 

detailed propositions to change rules and move urban policies in a different direction. 

What I want to do in this section is to evaluate the potential empirical applicability of this 

approach to interpret power configuration and how to change/challenge them, if and 

when that is desirable for certain actors. The situations I will develop below, therefore, 

are general and intended to illustrate possible empirical applications. I begin by 

evaluating how this framework can help in identifying critical nodes where power 

relations are created and what rules changes can be recommended to attain certain 

objectives. 

Let us review the substantial questions guiding this investigation (Chapter 1, also 

4.5.). Who controls the machinery that allows certain kinds of urban projects to take 

shape? What instruments of cooperation, control, domination and manipulation are social 

actors deploying to control decision-making processes? What broader conditions are 

enabling actors to deploy strategies which sometimes restrict the scope of decision

making to a narrow segment of politicians, economic leaders and/or public officials? 

Reading the rules in place for moving the North Rivera Project forward made it 

possible to interpret critical nodes at which decisions are taken and power relations 

created. At the heart of the operation of the NRO, there was a Coordinator who made use 
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of informal authority rules to establish two separate spheres of negotiation, the public -

private (investors) and the public - social (pobladores), representing a strategy to control 

discussions and the flow of information. As a consequence, the area of negotiation of the 

pobladores was circumscribed to housing needs and similar issues via the Social Unit, 

while investors were granted voice only in the Technical Committee and could exert 

influence on technical matters such as zoning the area, which constituted one of the 

elements defining the margin of profitability of private projects. Yet, neither party had 

the scope to affect the overall project: the framework was defined in the Master Plan 

approved for the area elaborated after active mobilization of the pobladores (see 4.1., 

4.2.1., and 4.5.). Separating the channels of negotiation enabled the creation of informal 

information rules that regulated the flow and storage of information. This constituted one 

important pillar in the functioning of NRO and was a central element for finding an 

adequate balance and putting in place the aggregation rules prescribing "no one wins it 

all; no one loses it all". 

Contradicting my initial assumption (see 5.1.), after conducting this study I am 

convinced that the pobladores did have a voice with enough scope to affect outcomes. 

Although constrained by the technocratic mentality Iraming NRO and by the 

manipulation techniques applied over them by the Social Unit, their capacity to resist 

displacement induced the NRO to take a tactical step and open up channels of negotiation 

that were effectively used by the pobladores.'^ Could they have won more? Possibly. The 

pobladores could have exerted more pressure upon the NRO when the master plan was 
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approved. Could they have won it all? No, that was not acceptable to the political and 

economic establishment. In regard to investors, they were not able to impose their criteria 

of "clearing" the area completely, but they reached a solution that created new space for 

capital investment separated materially (the bridge) and symbolically from the displaced 

pobladores (see 3.1.). The study showed, therefore, that NRO was not operating 

vertically, controlling all nodes of decision making, and responding exclusively to 

interests of business elites or public officials. Rather, there is an intricate web of 

relations. 

Let us move on to examine the usefulness of these findings for making policy 

recommendations aimed at challenging/changing existing power configurations. The 

NRP represents an inclusive scheme of urban governance and suggests some basis for 

developing a model of decision making that could be replicated. Yet, there are several 

rule modifications that could lead to a more balanced relationship among parties. First, 

formal aggregation rules are needed to specify the ways decisions are taken. Today the 

Chief Coordinator is the one position that has the role of balancing interests, making 

decisions in a relatively closed environment. One option is instituting an intermediate 

entity, like a panel, in which the public, private and social sectors are assigned a position 

with the scope of reaching agreements among parties, reserving to the Coordinator the 

capacity to make a final call, and assuming overtly the political costs of the alternative 

chosen. This path would entail, as well, redefining boundary rules. This is not an easy 

task. While business elites have a strong organization; pobladores, laborers and common 

The ways in which the strategies deployed by the pobladores relate to the broader socio-political context 
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citizens appear much more disaggregated and political conflicts between different sectors 

are common. However, possibilities for constructing locally based organizations 

defending particularistic interests exist: neighborhood associations, for instance, hold 

formal rules validating them as actors with, at least, a voice in the planning process. 

Further, outside the immediate area of influence of NRO, one suggestion might be 

to modify formal rules regulating the approval of land use plans in cases in which there 

are direct and significant impacts on local communities. This could be attained by putting 

in place aggregation rules prescribing that, prior to approval by the political entity (the 

Regional Council), planning instruments must have a favorable report from a formal 

public-private unit holding enough scope to evaluate and discuss social impacts and 

mitigation alternatives. Considering the strong linkages between the Municipality and the 

community, rules should be put it place giving local governments the reach to assemble 

and coordinate this panel. A formal position should be created, say a Panel Coordinator, 

designated by the Mayor (boundary rule) with the scope of leading and coordinating the 

panel's discussions. The Panel Coordinator should hold aggregation rules to; (a) call for 

the formation of a panel, (b) establish the composition of the panel, and (c) approve the 

final document. After the approval of the Panel, the land use plan or similar planning 

instrument (e.g., a master plan) can pass to the SEREMI-MINVU for technical revision. 

In addition, for a more balanced power relation among parties, the rules governing 

the generation and distribution of information should be modified, allowing each party to 

is worked out in sections 4.4. and 4.5. 
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participate in the design of studies and to access the information on more equitable 

grounds. 

Among the number of alternatives to make the structure of govemance in place in 

Concepcion more balanced, 1 have identified two possible courses of action; one involves 

rethinking boundary, scope, authority, information rules within NRO and the other 

involves changes in formal rules outside NRO, at the policy making level. These paths 

are not mutually exclusive and can inform the larger debate about urban policies in Chile. 

Probably in the future we will have more cases like NRO where these recommendations 

could be meaningful. However, one must not lose sight of the formal rules in place, and 

here the challenge remains to open up spaces for participation, which is not the exclusive 

responsibility of policy-making level actors, but also requires an impulse from below, 

from those structured agents who are benefited or damaged by urban development trends 

and specific projects. 

NRO's inclusive scheme differs in important ways from the structure of govemance 

in PBP. The backbone structuring decision making in PBP is a techno-politician, the 

General Manager, holding a range of boundary, scope, authority and information rules to 

control key nodes of decision making and regulate tightly the production and storage of 

information (see fig. 9). The principal strategy followed by the General Manager to move 

PBP to its present stage was "pulling up" the Municipality from the operational level to 

the implementation level by assigning this position a voice in Advisory Committees and 

making it work as a close "partner" of the General Manager. This movement provoked, 

intentionally or not, a disconnection between the Municipality and the affected 
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community, significantly reducing the scope and reach of the Municipality to affect urban 

outcomes. In fact, the Municipality entered an arena of discussion where the language of 

the economist and experts prevailed over other voices relegating non-technical voices to 

secondary positions and binding the Municipality to a given course of action (see 4.2.2. 

and 4.5.). 

The Municipality working hand-in-hand with the General Manager was important 

for the validation of the project in the political and public spheres. Following the 

rationale of the General Manager the project was "wide open": it incorporated the 

Municipality in key instances. No one could argue that the local government was not 

considered (and manipulated) in decision making. It had a position and a voice, but from 

that position it could not exert power, given its lack of expert knowledge and political 

will. Along with this strategy, there were no effective mechanisms for opening venues for 

public debate. For instance, the ""Contest of Ideas" was used as a tactical tool to show that 

the project was "the work of all". Yet, the winning project was selected by experts 

gathered in closed rooms, while citizens could make their voice heard through an email 

address that was set up for the occasion. No evidence was found about the methods used 

to collect and analyze electronic inputs. 

The role of the Municipality appears critical in large-scale urban projects. Indeed, 

as illustrated in the case of Concepcion, it does have the necessary scope and authority to 

coordinate negotiations between affected communities, private investors and policy 

makers. From my perspective, the subordination of the Municipality of Cerrillos to the 

General Manager of the Project is a result, in part, of the lack of political will of local 
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level authorities to play an active role, coupled with the lack of monetary resources to 

construct its own voice. 

In my field research I found high levels of apathy among neighbors. Certainly there 

have been no efforts to incorporate them in decision making, neither from the team of the 

General Manager nor from the Municipality. A number of rules are in place precluding 

active local involvement. There is no single focal point from which this strategy is 

emanating; a number of small-scale practices at multiple nodes appear to be responsible: 

limited dissemination of information, lack of resources at the local level, political 

demobilization, external consultants disconnected from neighbors, and aggregation rules 

assigning expertise a privileged position. 

However, this is not a reason to justify the passivity of the affected community. In 

fact, this project is "wide open", offering channels to raise concerns and the option of 

mobilization still exists, as is the case in Concepcion. Interviews with neighbors showed 

that they had, at least, a general idea of the project; they knew that the airport was going 

to be dismantled and a "new city" was going to be constructed. 

The disconnection among neighbors. Municipality and General Manager could turn 

problematic in the years to come. The Mayor, as an elected position, can be replaced by a 

new individual embracing another set of rules. An election can put into office a much 

more active individual who will not easily accept remaining passive in discussions 

revolving around PBP. The local community, as well, has not yet perceived that they are 

the "affected ones". When they understand the material outcomes of the project, the 
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situation could change, as it did in the case of Concepcion. The point here is that the 

current disconnection could delay the realization of the project. 

As illustrated in figure 9 (section 4.5.), information rules in place, prescribing how 

information is generated, distributed and stored, constitute one core aspect in the 

functioning of the structure of governance moving PBP forward. In order to bridge the 

disconnection between implementation and operational level actors, information rules 

changes are critical. Putting in place infomiation rules prescribing that some studies (e.g., 

social and economic impacts) are to be conducted and evaluated by the Municipality 

would have a number of relevant effects. The local construction of knowledge would 

increase the scope of the Municipality at the implementation level, putting forward its 

own particularistic voice, and moving from its position as a "serf to a more autonomous 

position with the enough scopc to affect decision making. Coupled with changes in the 

generation of information, new rules should redefme how information is disseminated to 

the local community—a practice that could eventually trigger the construction of voices 

representing communities along the flanks of the Cerrillos airport. These rules changes 

imply getting the Municipality back into the level of events, to the operational level from 

which it would be in a much better position to make its voice heard. This does not 

preclude continuing to operate at the implementation level; further, as a multi-level actor 

the Municipality would be in an even better position to affect outcomes. 

This techno-authoritarian project faces problems not only in terms of participation of 

local actors, but also in its relation with potential investors. Several implementation level 

actors manifested their concerns about the economic feasibility of the project, but since 
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the project was backed by influential political figures they did not voice their concerns. 

They continued, to a greater or lesser extent, working along the lines defined by the 

General Manager contributing, is this way, to the reproduction of this structure of 

governance. In short, we have a project basically supported by a strong political will but 

not much more. We arc maybe facing an illusion; the volatile structure of governance 

might vanish as rapidly as it was created. Yet, the urban space that will be left behind 

once the Cerrillos Airport is dismantled constitutes a space offering significant 

opportunities to achieve social, economic and/or environmental ends. The debate will 

continue over the next years. 

I am quite satisfied with the capacity of my iramework to suggest rule 

modifications aimed at disrupting existing power configurations. Obviously many of the 

points raised in this section require further elaboration, but, again, this is not the central 

issue at stake in this investigation. The key point is that the framework of analysis 

developed here is potentially useful for suggesting rule modifications aimed at changing 

the power relations embedded in the structures of governance in Concepcion and 

Santiago. From this analysis I was able to identify certain nodes where changes could 

have deeper effects in terms of power configuration: in the case of Concepcion, by 

breaking the threefold social division that NRO constructed and, in the case of Santiago, 

by establishing new information rules opening channels for the Municipality to construct 

its own voice. Both of these suggestions can deeply affect power configurations. 
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5.4. Further Refinements 

There are many possibilities for refining this framework. 

To disentangle power configurations at work two rules appeared critical: 

aggregation and information rules. Many times informal aggregation rules were 

somewhat ambiguous and difficult to identify. Aggregation rules were not fixed; they 

depended on the scope of the problem being discussed. For instance, in the case of NRP, 

decisions such as which families were to be incorporated in the list of beneficiaries were 

taken by the Head of the Social Unit, while decisions involving broad policy guidelines 

were taken by the Chief Coordinator, who on several occasions consulted the Minister of 

MINVU. In general terms, the informal aggregation rule in place was the approval of the 

Chief Coordinator, but there were variations depending on the scope of the decision to be 

made. Future investigations might consider mapping the configuration of aggregation 

rules at work in different decisional settings. This would allow a more careful 

consideration of the scope of each actor, establishing more precisely what outcomes each 

position is able or required to modify (scope rules). 

This is not the result of a failure of the methodology itself, but of my option to 

examine only those decisions that were directly affecting the projects, ignoring small-

scope decisions that could be having an impact on broader decisions. For instance, either 

the Head of the Social Unit or the Head of the Technical Unit could have been making a 

number of small decisions with or without the consent of the Chief Coordinator, shaping 

the ground of negotiation and affecting the latitude of the Chief Coordinator to make 
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decisions. Yet, such an inquiry would require longer periods of fieldwork and probably 

participant observation to get access to the finer grains of decision making. The utility of 

following such a detailed inquiry will depend on the objective of the project. In projects 

aimed at, for example, understanding the operation of a given organization in order to 

modify its functioning and make it more efficient to deliver predefined outcomes, it 

would be advisable to use a detailed approach to aggregation rules. In studies such as this 

one, aimed at evaluating the capacity of the framework to distinguish and interpret power 

configurations in place, it appears justifiable to take a more intermediate, economic 

approach to aggregation rules. In any organization we can find a constellation of 

aggregation rules, from rules defining how decisions are made in regard to the cleaning 

of the building to rules prescribing how policy decisions with national impact are made. 

It is the researcher who must take a decision in relation to the range of rules that he/she 

will consider, taking into account the intention of the project. 

In relation to information rules, my experience in both projects suggests that the 

production, storage and distribution of information constitutes major channels through 

which power is exerted. In fact, the low level of civic participation in the case of the PBP 

can be attributed, in part, to scant information reaching the affected community or even 

the professionals from the Municipality of Cerrillos. For me, one of the most surprising 

findings was that professionals of the Municipality of Cerrillos did not have basic 

information about the project, such as the type of studies being conducted by MINVU. 

Although this study was able to decipher the main channels through which information 

was transmitted and where it was stored, much more could have been said about the type 
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of information requested of external consultants, their latitude to cover distinct topics and 

the degree to which it was manipulated to reach certain ends. 

A future study could focus exclusively on the flow of information as key channels 

through which power relations are created. One of the difficulties that researchers will 

face is discovering information rules in operation on the backstage. In the case of PBP, I 

found evidence suggesting that there are negotiations taking place outside the formal, 

visible organization and that they do have significant impacts on project outcomes 

(4.2.2.). These concealed rules operating silently are, indeed, part of structure of 

governance. The effects of these rules become visible only when they affect outcomes in 

more open instances of decision making. For instance, if an imdisclosed agreement is 

reached between position A and B, at the negotiation table we will witness its effects in 

terms of a convergence of interests between A and B. This synchrony could be 

interpreted by the researcher as a close relation in decision making, a tete-a-tete, which 

makes explicit an existing relation of power between A and B. Although we are not in a 

position to identify rules at work on the backstage (e.g., how agreements are reached 

between A and B), the power effect is realized in concrete settings of social interaction. 

The methodological point is that researchers must be cautioned about the existence of 

covert rules and should be prepared to read situations in which these rules bccome 

realized. 

There is a key insight in relation to the case study selection. From the results of this 

investigation it appears that some cases are appropriate for making recommendations at 

more general levels, while others are more suitable for delivering recommendations on 
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more concrete situations. While the NRP constitutes an initiative illustrating how local 

communities can make a difference despite a number of policy-making level rules 

restricting participation, in the PBP we have an example of a top-down structxwe of 

governance and the mechanism used by political elites and experts to exclude, 

intentionally or not, local actors from key nodes of decision making. For conducting 

substantial studies aimed at making policy recommendations, I would suggest, therefore, 

choosing each case study carefully. If the aim of the project is to move governance along 

more participatory lines, cases such as NRP can shed light on alternati ves to increase the 

scope of the affected community. In cases in which the main objective is, for example, to 

make recommendations to a Municipality about how to influence large scale urban 

development projects, PBP can be a useful case study. 

For building, say, an inclusive urban governance scheme to move a project forward, 

policy makers should consider an intermediate body where positions meet, and make 

explicit the aggregation rules to be used to reach agreements. Moreover, particular 

attention should be placed on information rules, giving responsibility to locally based 

entities to conduct and evaluate studies. For local governments facing organizations that 

monopolize governance and control key nodes of decision making, an effective course of 

action to make their voice count would be to use their scope and authority rules to 

pressure implementation level actors, destabilizing the power configurations in place. 

In making suggestions about how to put in place a structure of governance to 

achieve predefined ends, comparative studies can deliver important insights. To construct 

a more democratic, inclusive structure of governance there are a number of examples of 
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how things could be done. For instance, I had the opportunity to learn how local 

governments in Denmark work. In that country, local councils constituted by a range of 

actors, Irorn the local policy department to ordinary citizens, hold an important voice and 

enough scope to affect such sensitive issues as local government's expenditures and tax 

policies. Cross national comparative studies is an open field of investigation, and holds 

the promise to deliver meaningful insights for constructing governance. 

To identify strategic actors 1 read position and boundary rules along with an initial 

assessment of the scope of each actor, reflecting their differential authority to exert power 

and to affect outcomes. This task proved more difficult than expected as the initial list 

continued enlarging after each interview (snowballing). A reasonable solution for future 

research would be to divide the fieldwork in two clearly separated phases, one designed 

exclusively to identify position and boundary rules, examine formal rules in place (e.g., 

formal authority rules framing organizations) and conduct preliminary interviews with 

actors holding positions within an organization to get an opening sense of the scope of 

each actor. In this way it would be possible to have a much more elaborated and 

definitive listing of strategic actors and a sense of the scope of the work ahead. 

In the case of NRP I did follow, to an important extent, such a procedure and it 

proved much more efficient than the one followed in Santiago, which was somewhat 

dispersed and fragmented (see 2.5.). It is advisable, as well, to re-question key positions 

(e.g., the General Manager, the Coordinator) some days after the initial interview. In fact, 

follow up questions were useful in this research. 
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In relation to semi-structured interviews, it was clearly necessary to obtain the 

confidence of the interviewees, explaining to them clearly the objectives of the study; 

without any bias and not hiding intentions. In all cases, I began the conversation 

explaining overtly that my study was focused on interpreting and mapping the power 

relations among actors engaged in governance. An introductory- conversation about non-

related topics did prove helpful. Many times I reached a moment when I felt was 

invading sensitive terrain, making the respondent feel somewhat uncomfortable and 

hesitant in disclosing a particular piece of information. That was the moment when I 

stopped that line of questioning and redirected inquiries to different topics. Getting into 

sensitive terrain is not an advisable practice; researchers will not get more information 

and probably will have no chance to interview the subject again. He or she might even 

influence other actors not to accept interviews with you. 

My experience in the Chilean public administration, the fact that I met some of the 

positions while in professional duties, and my vivid knowledge of the Chilean culture, 

were all elements that helped enormously to access informants and to get direct 

responses. During pre-dissertation fieldwork 1 did some research to evaluate the 

possibility of incorporating an Argentinean case study; it proved difficult even 

understanding the structure of the formal state apparatus and even more dialoguing under 

the parameters of Argentinean culture. 

For "foreign" researchers willing to conduct similar studies, or for me working 

abroad, it appears convenient to undergo a cultural immersion period of at least a couple 

of months before engaging in interviews to uncover social rules in place. Conducting 
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interviews without having the necessary background of the organization or some 

indications of the scope of the positions interviewed can be pointless. I would encourage 

researchers working abroad to consider non-participatory or participatory methods to 

uncover social rules; these methods have the advantage that researchers not only get 

access to what informants discursively can express but also to routine social practices that 

can reflect more easily for outsiders the set of rules in place. Even in my case working in 

Chile, if engaged in a project aimed at understanding the detailed fimctioning of an 

organization, semi-structured interviews should be complemented with a period of 

participant or non-participant observation to capture the finer grains of decision making. 

The backward analysis (from the operational to the policy-making levels) proved 

helpful in accessing the operational level actors with fewer preconceptions. For example, 

when I first met the Head of the Social Unit I had no idea of the decision making capacity 

of the Chief Coordinator, which allowed me to ask questions "from the bottom", taking 

nothing for granted. Similarly, when interviewing personnel from the Municipality of 

Cerrillos, 1 did not know the role of the Mayor at the implementation level, the reach of 

this position, nor the strategy followed by the General Manager. Additionally, the 

backward analysis meant coming up with questions that could only be answered by a 

position operating at a broader level, allowing me to focus subsequent interviews. 

The notion of structures of governance turned out to be appropriate not only from a 

conceptual standpoint, but also for its analytical capacity; that is, it is effective in guiding 

empirical investigations aimed at tackling substantive issues. The notion of sets of rules 

operating at distinct functional levels, a constellation of rules, is the means through which 
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the abstract idea of structures of governance gets fleshed out and connected to observable 

practices. 
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6. CONCLUSIONS 

In tranquillo mors — in fluctu vita. 

In stillness death - in movement life. 

The conceptual and methodological framework constructed here is aimed at disclosing 

power configurations embedded in structures of governance that move concrete urban 

initiatives forward. I claim that any structure of governance, as 1 use this term here, is 

inseparable from power. Structures of governance represent power relations, and power is 

exercised through structures of governance. In this way I attempt to capture both the 

structural and agency sides of power (see 2.4. and 2.5.). At the core of this 

methodological construct there are structured agents operating within a set of possibilities 

and constraints emerging from the broader context of social interaction and capable of 

deploying strategies to achieve certain ends. Structures of power are reproduced, 

changed, replaced, or destroyed in the continuous flow of social practices of structured 

agents. 

Structures of governance are sites of social struggles, where competing interests 

attempt to put in place a configuration of rules that advance their ends. Struggles among 

parties involved in the business of governing others unfold at each functional level and, 

when a consistency, a fit, between multi-level rules is reached, certain actors can gain a 

degree of control over key nodes of decision making. Broader rules define the setting in 

which action unfolds at lower levels, making explicit the interconnection among levels of 

This inscription has been on the seal of Roskilde University, Denmark, since it was founded in 1972. 
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analysis: social rules are the means through with actors "get structured". In this vein, the 

notion of interlocking multi-level rules advances our understanding of how to close the 

gap between context and action. 

Rules vary in type, level at which they operate, and across time-space, as was 

illustrated through the examination of structures of governance in place in the cases of 

North Rivera Project in Concepcion and Portal of the Bicentenary in Santiago. Although 

framed by the same policy-making level rules, these two urban initiatives showed 

differential outcomes in terms of power relations, which denotes the capacity of 

implementation and operational level actors to "make a difference" and "make their 

accounts count". Of course, this capacity is bounded, no individual or group of 

individuals is able to control every node of decision making, which is the reason 

structures of governance constitutes fragile achievements, always in motion (see 2.4.). It 

follows that rules, as human creations, are in a continuous flow of change, which gets 

expressed in the production, reproduction, modification, and destruction of structures of 

governance. Thus, as a spatial fix stabilizing capitalist economy will not be reached 

(Harvey, 1982), society will neither reach a point of "rule fix" (see 5.2.). 

Significant changes in structures of governance and outcomes imply rule 

modifications at all three functional levels, in order to achieve consistency in terms of 

interlocking rules. Transformations of a structure of governance can be triggered by rule 

modifications at the operational level, creating the conditions for rules changes at the 

policy-making level (bottom up construction of structure of governance) or triggered by 

rule modifications at the policy-making level, opening up new sets of possibilities and 
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constraints for actors operating at lower levels (top-down construction of structures of 

governance). Yet, I argue, there needs to be capillarity of power relations if rules and 

structures of governance are to "stick" for a period of time long enough to deliver 

expected results. A structure of governance that is not sustained by operational level rules 

enacted and validated by actors operating on the ground wnll be highly unstable and 

subject to sudden transformation, replacement, or destruction (see 2.3.). 

In the case of PBP, we have rules in place at the policy-making level that have few 

connections with rules framing action and decision making at the operational level, at the 

level of the Municipality. There is a disconnection, an absence of capillarity between 

operational and policy-making levels; that is, broader rules have not been validated 

through the performance of operational level actors. In my view, the participation of the 

Mayor at the implementation level only increases the gap between the operational and 

policy-making levels. We can picture this as a large and heavy table supported by a weak 

pedestal. The pedestal supporting the set of rules in PBP is fragile: the structure of 

governance is subject to challenges emerging from below, from neighbors or municipal 

actors who could apply pressure for rule changes. These actors do have aggregation and 

scope rules to move in that direction. Also, the possibility of policy failure is high, in 

terms of not delivering the expected results; that is, not realizing the project described in 

sections 3.2.4. 

The NRP, in contrast, has been validated at lower levels by structured agents 

framing their actions within the context of known rules, representing a relatively robust 

structure that has been able to deal with a number of complexities. In part, this structure 
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of governance has succeeded in delivering the expected results: housing solution for the 

pobladores and new space for capitalist investment for business elites, representing a 

remnant of the policy of consensus and adherence to neoliberal economic policies that 

has controlled policy making since the mid 1970s. 

The notion of structures of governance blends together the concepts of structured 

agents, the productive side of power, social rules, and functional levels; it represents a 

consistent conceptual device to read power configurations. In fact, structures of 

governance, as defined here, represent structures of power. Within this power-structure it 

is possible to identify strategic nodes where critical decisions are taken and power 

relations established. 

Given that human actions are framed by formal and informal rules, any given set of 

ruJes, any structure of governance, represents a power configuration, reflecting both the 

structural and agency sides of power. Structures of governance set the framework, 

establish what is possible and what is not in urban decision making, yet they arc human 

creations that are being reproduced in the continuity of daily life through performances of 

structured agents. Sets of rules created by structured agents define the channels that 

actors can use to produce, reproduce, or reconfigure power relations. Structures of 

governance are in constant motion; their condition of possibility is human enactment of 

the rules in place. Stillness is death. 

Both in the case of NRO and PBP, the policy-making level is defined, among other 

rules, by aggregation and information rules ascribing technical knowledge, expertise, a 

position of authority over other forms of knowledge, like, for instance, lay knowledge or 
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knowledge derived from perceptions of affected communities, their subjective 

construction of themselves and of the issues at stake. This arrangement of rules at the 

broader level represents the structural side of power. Yet we are not facing a top -- down 

deterministic relation. In fact, the differential outcomes in terms of power relations 

encountered in this study denote the capacity of actors to choose between alternative 

courses of action, representing the agency side of power, that power that can, through 

social practices and strategies, make a difference in terms of reproduction or modification 

of rales. This conception reflects that structures of governance, as any structure, are not 

apart from human action, they are constructed and reproduced by actors. Structure and 

action presuppose each other. 

Differential outcomes can be accounted for by reading the strategies deployed by 

structured agents at the implementation and operational level or, put in terms of rules, by 

the rules that are put in place by structured agents struggling to advance their ends. 

Eventually a synchrony between rules, strategies, and power can be reached; a consistent 

structure of governance, where there is a necessary relationship between rules, strategies, 

and power. Any strategy needs power and channels through which it can be exerted; rules 

are set up through strategies deployed via the exercise of power; agency - power comes 

about by strategies applied through rules, structural - power emerges from past strategies 

and rules that have been reproduced for relatively long periods. It does not follow, 

however, that 1 am conflating these concepts; each one is important when studying power 

relations. Moreover, the synchrony between rules, strategies, and power is always 
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unstable, as structured agents strive to achieve a given rule-power configuration. The 

formation of structures of governance is an arena of social struggle. 

As I argued in section 5.2., the array of rules constituting structures of governance, 

has three dimensions; horizontal (type of rules), vertical (functional level), and spatio-

temporal (axis z). Rules, as social creations, are subject to change, one reason why this 

framework enables analysts to deliver concrete policy recommendations. The rationale is 

to map the rules in place, define critical instances in which decisions creating power 

relation are made, and evaluate options for rules changes. 

In the case of NRO, the findings of this investigation contradict my initial belief 

that NRO was only a masquerade for a vertical exercise of power, an ad hoc device to 

advancing the ends of political and economic elites. Notwithstanding that the broader 

policy making level constrained the pobladores in important ways by giving 

predominance to expert participation, the political context gave the Chief Coordinator the 

possibility of combining technocracy with social participation. However, the construction 

of such a structure of governance would have not been possible without the active 

mobilization of the pobladores and the construction of "one voice" representing the 

affected community. 

The NRP offers a scheme that eventually could lead to a more inclusive, 

participatory style of urban policy making. The possibility of replicating NRP's scheme 

in similar situations escapes the scopc of this investigation; suffice to say that this 

reproduction would require rule changes at the three institutional levels discussed here, 

from policy-making rules establishing a privileged position for expert knowledge all the 
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way down to mechanisms through which negotiation unfolds on the ground level. 

Movements from above and from below are needed if sets of rules, structures of 

governance, are to remain in place for a given period. 

Putting myself in a position where I must deliver policy recommendations to 

achieve a more balanced power configuration within NRO, in section 5.3. 1 argued that 

there are three possibilities of rule changes: (1) an intermediate body within NRO; (2) a 

panel for approval of land use plan; and (3) information rules modification. These rules 

changes are aimed at breaking down the artificial separation constructed by NRO that 

defines two separate channels of negotiation, allowing NRO to control the scope of 

actors; as well as to modify information rules in order to generate and disseminate 

information on more equitable grounds. These rule modifications should go hand in hand 

with rule changes at the policy-making level, entailing, for instance, challenging power 

configurations derived from the penetration of neoliberal ideologies. 

In the case of the Portal of the Bicentenary Project, the results of this investigation 

confirms my initial belief that this project was based on empty political discourses with 

little "connection to the ground", despite the opinion of one influential implementation 

level actor. The pillar of PBP is a General Manager—a techno-politician—working 

across liinctional levels, who had a close bond with the Minister of MINVU and private 

investors and held a set of boundary, scope, authority, and information rules giving this 

position the capacity and reach to affect urban outcomes in relevant ways. Though this 

project will affect, positively or negatively, thousands of people living in areas 

surrounding the Cerrillos Airport, the level of civic engagement is surprisingly low. 
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almost nonexistent. The main strategy followed by the General Manager to control 

decision making was "pulling up" the Municipality from the operational level to the 

implementation level, where it stands as an inert body with few resources to influence 

highly technical discussions. This strategic maneuver had the effect of disconnecting the 

Mayor from the small professional staff of the Municipality of Cerrillos and from the 

local community. 

Yet, there is no direct deterministic top - down power relation at work in the PBP. 

Not diminishing the importance of contextual factors, the formation and reproduction of 

this structure of governance is a consequence of social practices of operational level 

actors; through their passivity and/or indifference, municipal personnel and affected 

communities are responsible for reproducing this governance structure. The handiest way 

to empower the Municipality is via changes of position rules, allowing the return of the 

Municipality to the level of events, to the concreteness of daily life, and putting in place 

information rules allowing this entity to conduct studies and construct its own voice (see 

4.5. and 5.3. for further discussion). 

Each of these propositions could appear simple. The point is that they target 

strategic nodes, which are critical for the reproduction of these structures of governance. 

If applied, these recommendations will realign significantly power relations, leading, in 

the case of NRO, to an inclusive structure of governance offering each party similar 

capacity to exert power. 

In contemporary Chile, issues revolving around urban development, public 

participation, and social equity are relevant topics in the political agenda and competing 
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discourses about urban issues are slowly emerging. Although MINVU's "Great Urban 

Reform" (Ministerio de Vivienda y Urbanismo, 2000)—aimed at moving planning 

practices along liberal lines—represents the official discourse defended by qualified 

technicians and supported by sectors from the political left (including "renovated 

socialists" now in a position of power) to the conservative right (including many 

elements from the former military regime), new discourses are emerging from the bottom 

and opportunities for rule changes will always be there. From my perspective, what is 

precluding alternative positions to take shape via a distinguishable political platform is 

the naturalization of market economics, a remnant of the deep penetration of neoliberal 

ideology. A large segment of policy makers cannot conceive thinking outside a purely 

economic rationale, an element that hides the structure of power that conditions and 

enables social practices. As Foucault claims, power is tolerable only on condition that it 

masks a substantial part of itself (Foucault. 1979: p. 86). 

The analytical and conceptual framework was able to deliver the expected results. I 

have identified critical nodes of decision making and the main strategies followed by 

positions to advance their ends. Moreover, it was able to inform policy recommendations 

that eventually could alter power configurations significantly. 

Of course, there are a number of refinements that can add precision to the research 

strategy described in section 2.5. The constellation of rules is so extensive that the 

researcher must consciously decide the level of detail at which rule interpretation will 

take place. In my case, the central concern of this investigation was the construction of a 

framework of analysis, while its application was intended to evaluate its utility. Thus, it 
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was reasonable to take a general, more economic approach to rules, interpreting those 

that are most significant in terms of framing key instances of decision making and 

defining who has a voice at the negotiation table. In the case of the NRP, I focused my 

analysis on rules prescribing how instances or negotiations were built, boundaiy rules 

defining who participates, scope rules of main players (e.g., pobladores. Chief 

Coordinator, Heads of Social and Technical Units), and aggregation rules at the 

implementation level. Of course, it is difficult to define a priori which rules are the most 

significant to the overall functioning of the organization and its outcomes. This should 

not be attempted. Rather, after defining strategic actors, their relative scope, and having a 

general understanding of how the organization works, researchers will have stronger 

basis to define the type of rule analysis required. In detailed studies about an 

organization, aiming, for example, to relate social practices to precise urban outcomes, an 

examination of aggregation rules will be in order. That would eventually require large 

periods of field work and complementing semi-structured interviews with such methods 

as participatory and/or non-participatory observation. 

The results of this investigation suggest that information rules are critical in 

defining outcomes in terms of power configurations (see fig 9, section 4.5.). A productive 

line of inquiry would be to conduct detailed studies about production, dissemination, 

storage, and use of information in governing entities. The results of this type of study 

could complement investigation of structures of governance, providing details of how the 

flow of information intersects with a variety of strategies deployed by structured agents 

to advance their ends. 
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One central advantage of this approach is that it can move across contexts, making 

it an appropriate framework to inform transnational comparative studies. Given that it 

places due consideration on how broader social and political circumstances impact on the 

ground level, it is flexible enough to compare structures of governance in place in 

contrasting countries, in terms of power configuration and policy outcomes. Such a line 

of inquiry can be useful as a basis for policy recommendations, by examining what rule 

configuration in place in a different national setting is accountable for given outcomes. 

My future research agenda will move in that direction. 

The analytical and methodological approach developed and evaluated here is not 

only use fill to make policy recommendations aimed at changing outcomes of governing 

practices; it also reveals the internal functioning of structures of governance, disclosing 

details of how are they built and who is behind that construction. In this vein, the results 

of my study show the relevance of actors working across functional levels. Both the 

Chief Coordinator and the General Manager are national figures, invol ved in rule making 

at broader levels and acting on the ground level to get things done. The General Manager, 

for instance, maintains a close relationship with the Ministry of MINVU, participating 

actively in constructing rules at the policy-making level, while also engaging in 

negotiations unfolding at the ground level. 

Despite that it might appear on the surface that the structures of governance in place 

in Santiago and Concepcion are the result of the bottom - up construction of governance 

where a range of locally based interests coalesces (local chamber of commerce. Mayors, 

local communities, etc.), we have the presence of national level actors guiding the 
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process and setting the stage for decision-making processes to unfold. Based on 

experiences of advanced capitalist societies, a number of urban researchers have 

theorized a movement from government to governance, signaling a shift to a more 

encompassing policy making style and a greater involvement of locally based interests. 

This is not the case in Chile, where, policy making actors move the machinery at the 

ground level. Howrever, in the case of the NRP, we can witness the emergence of a 

structure of governance that incorporates local interests, moving away from traditional 

planning practices. Yet, this exceptional case, unique in the Chilean planning tradition, is 

still far from constituting a local form of governance. 

From my perspective, given the increasing demands of public participation and the 

number of urban conflicts that have recently emerged, it could be argued that the urban 

decision making prevailing in Chile is fragmenting, as distinct governing instances are 

becoming responsible for piecemeal construction, reconstruction, and destruction of 

fragments of the urban landscape. This is particularly true in the case of Santiago, where 

a fragmented and highly segregated urban environment has taken shape. Both the NRP 

and PBP are examples of governing entities that achieve authority to intervene in 

particular times and spaces within the urban system. 

The movement to more fragmented planning practices appears consistent with 

broader policy-making rules ascribing market rationality as the key to urban decision 

making, as illustrated in good governance discourses discussed in section 4.4. The age of 

grandiose metropolitan development plans is coming to an end, and highly efficient units 

are taking command of strategic nodes of cities. 
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Therefore, the analytical framework evaluated here has many advantages. Not only 

does it constitute an appropriate methodological tool to define the multi-level rules 

responsible for outcomes in terms of power configurations, but it also describes how 

structures of governance operate and identifies who is operating the machineries of 

specific projects. 
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APPENBIX A: ACTORS INTERVIEWED. NORTH RIVERA PROJECT 
(November 2002) 

Operational Level 

Advisor for the Mayor of the Municipality of Concepcion 

Head of Concepcion's Chambers of Construction (C.Ch.C) 

President of the La Costanera Neighbor Association 

Community Leader of the La Costanera Neighborhood Association 

Representative of Neighborhood Associations within NRO (social committee) 

Professional working for NRO 

Head of the Social Unit, NRO 

Head of the Technical Unit, NRO 

Implementation Level 

Professional working for SEREMI - MINVU (Regional Government) 

Former Coordinator, NRO 

Coordinator, NRO 

Former Head of Regional Office of the National Planning Ministry (SERPL AC) 

Policy Making Level (Common for both projects) 

Head the Bicentemiial Commission 

Professional 1 working for DUP and MINVU 

Head of the Administrative Department, MBN (Ministry of National Heritage) 
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APPENDIX B: ACTORS INTERVIEWED. PORTAL OF THE BICENTENARY 

PROJECT 

(July 2002—^June 2003) 

Operational Level 

Main Advisor for the Mayor of the Municipality of Cerrillos 

Professional working for the Municipality of Cerrillos 

Professional working for the Municipality of Maipu 

Representative of the Neighborhood Association 

Potential Investor (did not allow tape-recording) 

Implementation Level 

General Manager of PBP (two interviews, email exchange) 

Advisor for the General Manager 

Professional working for the SEREMI—MINVU (Metropolitan Region) 

Professional 1 working for the Regional Government 

Part-time professional working for the Regional Government 

Policy Making Level (Common for both projects) 

Head of Bicentennial Commission 

Professional working for DUP and MINVU 

Head of the Administrative Department, MEN (Ministry of National Heritage) 
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APPENDIX C: INTERVIEW OUTLINE 

Introductory Remarks. I began by outlining the main objectives of my study, in a direct 

way using plain language: I am investigating how the project works, how it is being 

coordinated, who are taking decisions, how. I am interested in the way power relations 

work in this project. In cases in which the interviewed showed interests in my 

investigation, I explained my study more deeply. Time spent in introductory remarks 

varied significantly. While some positions wanted me to hurry along into the specific 

questions, others purposively took their time to assess my positionality as researcher. 

Position and Boundary Rules. The first part of the interview was aimed at interpreting the 

way in which "positions" conceive their work, how they insert within the organization, 

and the mechanisms used to enter or leave a position. A standard interview followed the 

following flow: what are your responsibilities within NRO/NRP? What is your relation 

with...(positions X, Xi, Xii...)? Were you appointed by (position Xi, Xii, Xii)? Can 

position Xi, Xii, Xii...remove you from duty? Under what circumstances? This portion 

of the interview was quite straightforward; on average I spent 10 to 15 minutes. 

Scope and Authority Rules. In this segment my intention was to interpret the capacity 

and reach of each position to affect the project, the formal and infonnal authority to take 

decisions, and their limits/possibilities to make a difference. Since positions are able to 

affect (or not) outcomes in different ways, the specific questions asked varied notably, 

although the following general line of questioning was followed: what is your function 

within (NRO/NRP), what are you main responsibilities? What are you required to do? 
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Can you affect outcomes Xi, Xii, Xiii...(e.g., land use decisions, investment programs, 

social programs to mitigate impacts)? If yes, how, by what means? (e.g., social 

mobilization, informal lobbying positions, voting procedures). This portion was the most 

complex. Many times interviews stretched to lengthy discussion about what position 

could and could not do. Examples of how positions worked were useful to clarify their 

reach. 

Information and Aggregation Rules. These rules were interpreted through a line of 

questioning which considered the following points: who generates information, what type 

of information is generated, who pays for it, how is it distributed, who approves the final 

study (e.g., if external consultancy work is required), do you have access to information 

Xi, Xii, Xiii...lf yes, who shares the information with you? Do you generate your own 

information? Which positions have access to information Xi, Xii, Xiii...Which positions 

generate information Xi, Xii, Xiii...How are decision taken? What information is 

considered in decision making? What is you role in decision making? What mechanisms 

are used to reach decisions? Who has a voice? Which positions does not have no voice? 

Who has the final word? How? 

Pav-off Rules. This phase of the interview was reached when I had a relatively elaborated 

idea about the role of each position in the overall functioning of the project. To interpret 

the distribution of cost and benefits of the projects I asked questions such as; what were 

the outcomes of the projects? Were you benefited or did the project carry negative 

effects? In what ways? Who was benefited by outcomes Xi, Xii, Xiii....In what ways 

were positions Xi, Xii, Xiii benefited? Which positions took on the burden of the project? 
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APPENDIX D: SOCIAL RULES IN PLACE. NORTH RIVERA PROJECT 

SOCIAL RULES 
North Rivera Project 

Position Boundary Scope Authority Information Aggregation Pay oif Rules 

Affected 
community. 
This position 
was created after 
social 
mobilization and 
political 
pressm-e. 

The Coordinator 
invited the 
affected 
community to 
participate within 
the Social Unit 
(1998). The 
community was 
represented by an 
elected 
representative. 

Influence 
decisions taken 
within the Social 
Unit of NRO. 

Written 
legislation 
guarantees 
citizen's right to 
be heard before 
the ̂ proval of a 
land use 
instrument. 
Within the Social 
Unit they had the 
authority to 
prevent reaching 
consensus. 

Through surveys they 
produce information 
regarding their 
immediate 
community. Do not 
have easy access to 
technical studies 
produced within NRO 
or by investors. 

Internal 
decisions are 
taken 
following 
formal 
democratic 
procedures. 
Voting 
mechanisms 
are activated 
via a local 
assembly. 

Were not able to 
avoid displacement, 
but illegal occupants 
received high-
standard housing 
solutions within the 
area. 

Since private 
investors have 
the capacity to 
condition 
investment, they 
were recognized 
byNRO as a 
position from the 
beginning 
(1990). They 
participated in 
the technical 
committee 
represented by 
the head of 
Concepcion's 
Chamber of 
Construction 

The Chamber of 
Construction has 
its own written 
rules prescribing 
procedures to 
become a member 
and how to elect 
the regional 
president. 
Enclosed 
environment. The 
Coordinator 
invited the 
Chamber to 
participate in the 
Technical Unit. 

Influence 
decisions with the 
Technical 
Committee. Also 
could exert 
pressure by 
contacting directly 
the Coordinator 

Condition 
investment 

They generate their 
own, privilege 
dinformation. Have 
access to studies 
conducted within 
NRO. 

Decisions of 
Chamber of 
Construction 
are taken 
collectively, 
although Hie 
president acts 
with 
important 
degrees of 
autonomy 
within the 
Technical 
Committee. 

Were not able to 
"clear up the area", 
although important 
parcel of lands were 
reserved for private 
investment. 
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The 
Municipality is 
afonnal 
position. 
Attributions and 
reach of this 
entity are 
defined by 
written rates. 
The Mayor 
represents the 
Municipality 

The Mayor is 
elected by the 
Municipal 
Councilors. 
Municipal 
Councilors are 
elected by voters. 
If a candidate 
obtains more than 
50% of the votes, 
he/she becomes 
automatically the 
Mayor. An 
institutional 
accusation is 
required to 
remove the 
Mayor &om 
office. The NRO 
invited them to 
participate m the 
Technical and 
Social Units. 

Can influence land 
use in the area of 
its jurisdiction. 
Within the Social 
Unit can exert 
pressure to move 
the project along 
lines considered 
adequate by the 
Municipality 

Written 
legislation 
prescribes that the 
Municipality must 
elaborate land use 
plans and confer 
the initial 
approval. 

Municipality 
generates its own 
information by 
conducting studies 
and interacting with 
neighbors. It has 
access to 
information/studies 
generated within the 
Technical and Social 
Units, but does not to 
studies elaborated by 
investors (e.g., market 
studies). 

Certain 
decision 
taken by the 
Municipality 
requires the 
vote of 
Municipal 
Councilors 
(e.g., 
approval of 
land use 
plans). 
Negotiations 
within NRO 
were 
conducted by 
the Mayor 
and his/her 
team without 
direct 
participation 
of councilors. 

The Municipality 
achieved its goal of 
"balancing" forces 
within NRO. Political 
benefits for the 
Mayor. 

The Social Unit 
was constituted 
by the 
Coordinator in 
1996 as the 
project reached 
critical 
momentum. It is 
represented by 
the Head of the 
Social 
Committee 

The Social Unit 
will remain in 
place as far as it 
has the support of 
the NRO's 
Coordinator. 
Social Committee 
will remain in 
operation as long 
as there is 
solitical 
^eement among 
jarties to 
reproduce this 
instance. 

Can influence the 
Coordinator by 
recommending 
certain course of 
action. 

Internally 
decisions are 
taken by 
appealing to 
consensual 
solutions. 

Participates in the 
revision of studies. 
The Social Unit does 
not generate its own 
information, although 
it represents an 
instance to share 
information. 

Consensus 
among 
members 

As a collective, 
achieved its goal to 
be a mediator 
between the "social 
world" and the 
"public world". 
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The Technical 
Unit was 
constituted by 
the Coordinator 
in 1996 as the 
project reached 
critical 
momentum. 

The Technical 
Unit will remain 
in operation as 
long as there is 
political 
agreement to 
reproduce this 
instance. 

Can influence the 
Coordinator by 
recommending 
certain course of 
action. 

Internally 
decisions are 
reached by 
appealing to 
consensual 
solutions. 

Participates in the 
revision of studies. 
The Technical Unit 
does not generate its 
own information, 
although it represents 
an instance to share 
information. 

Consensus 
among 
members 

As a collective, 
achieved its goal to 
be a mediator 
between the "private 
world" and the 
"public world". 

Coordinator 

Appointed by the 
Minister of 
MINVU. 
Remains in office 
as long as he/she 
has the political 
support of the 
Minister. 

The Coordinator 
has a direct 
control over the 
development of 
the project. It is 
only subordinated 
to the Minister of 
MMVU and the 
Directory. 

The Coordinator 
can exert 
influence on a 
variety of spheres: 
appointments, 
approvals of 
course of action, 
baselines for the 
project, contract 
external studies. 

The Coordinator has 
the authority to hire 
external consultants 
and/or work with 
organization outside 
NRO. 

Informal 
authority 
gives this 
position the 
capacity to 
take 
executive 
decisions 

The project has a 
good "image" within 
local political circles. 
The Coordinator has 
profited politically. 

The Directory 
was constituted 
by the Minister 
of MINVU in 
1998 to deal 
with the 
complexities of 
the project. 

The members of 
the directory 
(Ministers) 
remain in office 
as long as Ihey 
have political 
support from the 
President of the 
Republic 

The directory can 
intervene when a 
eompfex situation 
jeopardizing the 
project emerges. 

Each Minister can 
exercise the 
executive 
authority granted 
by the 
constitution. 

Does not generate 
information, although 
each Minister can 
order subordinated 
units to generate 
information. 

Consensus 

The Directory has 
intervened 
sporadically but 
effectively to 
overcome complex 
situations. It has been 
successfljl in 
representing a 
channel through 
which the policy 
making level controls 
lower level instances. 
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Minister of 
MINVU 

Appointed by the 
President of the 
Republic. 
Remains in office 
as far as he/she 
has the political 
support of the 
President. 

Can exert 
influence at 
different levels. 
Can remove 
personnel, change 
political/technical 
criteria  ̂influence 
on other 
Ministers. 

The Minister can 
exercise the 
executive 
authority granted 
by the 
constitution. 

Does not generate 
information, although 
the Minister can order 
subordinated units to 
generate information. 
Puts forward policy 
criteria ascribing 
technical knowledge 
a privileged position 
in decision making 
bodies. 

Executive 
attribution 

As far as the project 
is collectively 
represented as 
successful, the 
minister will receive 
political benefits. The 
NRP it is commonly 
used to convey 
democratic and 
technocratic 
standpoints. 
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APPENDIX E: SOCIAL RULES IN PLACE. PORTAL OF THE BICENTENARY 

PROJECT 

SOCIAL RULES 
Portal of the Bicentenary Project 

Position Boundary Scope Authority Information Aggregation Pay off Rules 

Affected 
community. 

In the 
discursive 
domain it is 
represented as a 
position. 

Through 
neighborhood 
associations 
affected 
communities 
have a voice in 
regard to 
municipal level 
decisions. 

Written 
legislation 
guarantees 
citizen's right 
to be heard 
before the 
approval of a 
land use 
instrument. 

Are not 
expected to 
generate 
information. 

Formally, 
neighborhood 
associations 
must take 
decision 
following 
democratic 
procedures. 

Excluded from 
decision 
making. 

Since private 
investors have 
the capacity to 
condition 
investment, they 
were recognized 
by the General 
Manager as key 
players. 

Investors will 
be positions to 
the extent that 
they retain the 
capacity and the 
interest to 
invest. 

Have direct 
access and 
influence over 
the General 
Manager 

Condition 
investment 

Generated their 
owned 
privileged 
information. 
Have access to 
studies ordered 
by 
implementation 
level actors. 

Decisions are 
taken following 
economic 
criteria 

Conditions are 
set to realize 
profitable 
projects. 

The 
Municipality' is 
a fonnal 
position. 
Attributions and 
reach of this 
entity are 
defined by 
written rules. 
The Mayor 
represents the 
Municipality 

The Mayor is 
elected by the 
Municipal 
Councilors, 
which are, in 
turn, are elected 
by voters. If a 
candidate 
obtains more 
than 50% of the 
popular votes, 
fe/she is elected 
Mayor 
automatically. 
An institutional 
accusation is 
required to 
remove the 
Mayor liom 
office. The 
General 
Manager 
invited the 
Municipality to 
participate in 
consultation 
instances within 
NRO. 

Can influence 
land use in the 
area of its 
jurisdiction. 
Within the 
Social 
Committee can 
exert pressure 
to move the 
project along 
lines considered 
adequate by the 
Municipality 

Written 
legislation 
prescribes 
that the 
Municipality 
must 
elaborate 
land use 
plans and 
confer the 
initial 
approval. 
Can conduct 
studies at the 
local level. 

Although the 
Municipality 
has formal 
authority to 
develop an 
ample range of 
studies, it is not 
expected to 
generate 
information. 

Certain 
decisions taken 
by the 
Municipality 
require the vote 
of Municipal 
Councilors 
(e.g., approval 
of land use 
plans). Within 
PBP had a 
voice. 

Tied to the 
impacts of the 
project. 

The Panel of 
Adjudicators 
was an instance 
formed by the 
Minister of 
MINVU to 
define the broad 
plotlines. 

Created and 
dissolved by the 
Minister of 
MINVU 

Influence the 
general 
characteristic of 
the project 

Judge urban 
development 
initiatives 

Are not 
expected to 
generate 
information. 

Consensus 
among 
members 

Low profile 
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plotlines. 

Advisory 
Committees 

Created by the 
General manager 

Reciprocal 
influence 
between 
General 
manager and 
Investors 

Reach 
public-
private 
agreements 

As collective do 
not generate 
information 

Consensus 

As a collective, 
achieved its 
goal to be a 
mediator 
between the 
"private world" 
and the "public 
world". 

General 
Manager 

Appointed by the 
Minister of 
MINVU. 
Remains in ofiRce 
as far as he/she 
has the political 
support of the 
Minister. 

Controsl key 
nodes of 
decision 
making. 

Informal 
authority to: 
hire 
personnel. 
contract 
external 
services and Controls the 
studies. production. 
constitute distribution. 
advisory and storage of 
committees. information. 
appoint 
member of 
advisory 
committees. 
define the 
agenda. 

Informal 
executive 
attribution 

Position 
him/herself as a 
"player" in the 
political arena. 

Minister of 
MINVU 

Appointed by the 
President of the 
Republic. 
Remains in office 
as far as he/she 
has the political 
support of the 
President. 

Can exert 
influence at 
different levels. 
Can remove 
personnel. 

political/technic 
al criteria, 
influence other 
Ministers. 

Does not 
generate 
information. 
although the 
Minister can 
order 

Minister can subordinated 
exercise the units to 
executive generate 
authority information. 
granted by Puts forward 
the policy criteria 
constitution. ascritog 

technical 
knowledge a 
privileged 
position in 
decision 
making bodies. 

Executive 
attribution 

As far as the 
project is 
collectively 
represented as 
successful, the 
minister will 
receive political 
benefits. 
Critical 
comments 
toward the 
project have 
begun 
appearing in the 
media 
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